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COMMENT
Baltimore, the oldest city with a bi-

cameral council, has adopted a charter

amendment establishing a single cham-

legislative body. Kansas <

stands now practically alone as the

last exponent of the two chamber

The Missouri constitutional

on has to date agreed upon some

important changes in the constitution.

They include an executive budget of

Maryland type, state administra-

.tmsolidatinn. and party discretion

use of the direct primary. See

tes and Events" for more com-

approved by the people of Wisconsin

at the recent election was one per-

legislature to provide that

<-ases a valid verdict may be

passed on the votes of a specified

er of the jury not less than

sixths thereof.

+

Passage of legislation imposing a

tax of two cents a gallon on gasoline
to provide funds for construction and
maintenance of roads will be recom-

mended to legislatures of eleven west-

ern states according to an agreement
reached by the Western Governors'

Conference, which

San Fran. MX,-,,.

met recently in

les of the article l.y

this name from the

JUJT**"
1 'M>r. F. A Cle.rland,

\\hich appeared in

December Rcvnw, are now available

in pamphlet form. It is a compre-
hensive survey of the national budget

system in operation measured b\

principles of political science which

underly the budget idea. 1 1 \\ i 1 1
|

very useful for college classes in govern-
ment.

> 15 cents a copy or one

dollar a dozen.

Newspaper reports fol-

lowing the election last

November stated that

the president, under the

spur of party chastisement l.\ the \ !

ers, would press administrative re-

organization as one of the elements

in the progressive program which the

country CM. lent I v wants. To the date

writing nothing has been d.-nc.

although the second Monday in I >

cember, the day on which the con-

gressional commission was by law

instructed to report, has passed.
- further analysis of the present

situation see the "Notes and Events"

Department.
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Idaho Likes

Cabinet Form

of Government

Beginning with this issue

A New the REVIEW will carry a

Department new department edited

by William A. Bassett of

the National Institute of Public Ad-
ministration and entitled "Municipal

Engineering Administration." Mr.
Bassett will discuss briefly each month
in non-technical language the chief

happenings in such fields as traffic

control, streets and public works,

zoning, and building supervision, in

fact the performance of the whole

chain of practical jobs which the city

performs with the help of the en-

gineer.

*

The cabinet form of

state government has

proved a great success

in Idaho, D. W. Davis,

governor of that state, recently an-

nounced on a visit to Portland, Oregon.

"Every public building constructed

since we installed the cabinet form of

government has been completed ahead

of the scheduled date," said Governor

Davis. "There has been similar im-

provement in efficiency in many other

lines. We formerly had 40 boards and

commissions, and these we have

grouped into eight departments, with

a responsible man as head of each.

This undivided responsibility in each

of the departments is what gets the

results."

*

Our English col-

A Strange Violation league, The Munici-

of Health Rules pal Journal, called

attention recently to

a practice which, so far as we know, is a

stranger to this country. It seems

that some butchers, in their anxiety
to please their customers who have a

penchant for joints that are plump,
have a habit of blowing out carcases

to secure that degree of plumpness

which is admired so much. Some
municipal authorities object to this

meat inflation, regarding it as a rep-
rehensible practice, but tolerate it

when mechanical devices, like tire

pumps, are used for the blowing-out

process. They do not, however, allow

butchers to blow out meat with their

mouths.

In any case, however, the practice
is objectionable and legislation is

being sought from Parliament to

end it completely.

Is It a Privilege

to Live in Your

Town?

In nearly every town
in the United States

there are to be found

a good many appar-

ently small neglects which in the ag-

gregate tend to give the town a ragged,

unkempt and uninviting appearance,
and still other neglects, not seen,

which actually contribute to the danger
of living in the town and to which,

year in and year out, certain pre-
ventable cases of illness and death

may be charged. The true test of any
town is whether it is a good place in

which to live and bring up children

who have a chance to become good
citizens. The workers in the mills,

the skilled mechanics, the preachers,
the teachers, the investors in business

enterprises, all who may choose their

place of abode, are coming in increasing
numbers to shun towns where the

living conditions are notoriously bad.

A teacher may be offered several posi-

tions at the same time. Would you
be proud to know that under such

circumstances a teacher would refuse

to come to your town because of its

lack of library facilities and its known

neglect of sanitation and health pro-
tection? An investor in real property,
a merchant who is looking for an

opportunity to "locate" in a thriving

town, may pass over your town be-
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cause the schools are poor, tin* j>olice

protection inadequate and the water

supply dangerous.

Why not make it a recognized

privilege to live in your town? TJ j

In order fully to protect
Tke Imittah* ^ p r inc.jp|e of the in-

from attack by
the legislature, California

and Mic-hiuMM h;t\e pr\ided tli:it

no popularly initiated measure can be

amended l>y the legislature unless

measure itself so provides. In

t, during the last election, this

i jumped into prominence
nnection with the vote on tin-

water and power act, an initiated

measure which did not authorize later

amendments by the legislature. This

bill, it will lie recalled from the ac-
1

in the last REVIEW, made state

o the sum of $500,000.000
ible for the development of the

water power and irrigation facilities

rnia. An argument against
!>ill was that it could not be

amended, even in the slightest tech-

iil, except by direct vote of

(teople. Such a necessity would
be a etui tinning nuisance, it was de-

clared, lesides giving rise to possible
inconsistencies through occasional

amendments as time went on.

thout discussing the intrinsic

merit or demerit of the California

<>sal, which at this distance we
shall not presume to judge, the diffi-

cult y of amendment is a valid argument
against its adoption. I mloubtedly
the measure was well drafted, and >(
if government is to enter the field of

-try on so vast a scale, elastic it y
in the arrangements for so doing is

-;ible. Revision only through
the cumbersome instrument of the
initiative would weaken the chances
for success of any business.

After all, in private liu>iness WC
our boards of directors sweeping

power. Hadn't \\e Ketter direct some
attention to improvement of our

legislatures to make them trustworthy
if our states are to become vast entre-

preneurs of industry?
The initiative was not developed

as a tool for "fine work." It re-

sembles a meat ax more than a sur-

geon's needle.

A great deal is heard

How Long Will these days about the

Majority RuU probability of a third

party, and stranger
things have happened. England, the
old home of the two-part u to

which so much of the success of parlia-

mentary go it is attributed,

is definitely in the throes of three-

party if not four-party government,
and in view of what may come to pan
in our own country a survey of tin-

recent English election by a student

of proportional representation is of

interest.

Mr. John H. Humphreys, \\riting
in \\\v Manchester Guardia t , points out

that a minority of the have
secured a majority in Parliament.

While Bonar \M\\ obtained one sup-

porter in Commons for each 18,000

votes, each Labor and National

Liberal seat cost 80,000 votes, and
each Independent Liberal seat nearly

50,000 votes. The aggregate figures

were:

Party

Conservative. . .

Lab. and Co-op .

llA

I ll
5,878,554 207

4,232,780 188

Liberal 2,000,027
"
Nat." Liberal . . 1 ,508,015

Ind. and others.. 848,807

58

50

8

208 18,110

168 80,672

101 40,244

61 81,800

IS 42,084

Total* 14,183,185 546 546
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The present government is un-

doubtedly weakened by the fact that

it polled little more than one third of

the votes. But under P. R. no party
would have had control of Parliament.

Control would have been obtained only

through a bloc which would be rela-

tively unstable. The truth seems to

be that the time is coming when a

"yes" or "no" attitude on a given
set of general propositions no longer

satisfies the voter. Proportional repre-
sentation by placing a premium on

individual opinion as against well-

drilled party organization wr
ill, when

adopted, assist in party subdivision.

Will the stability to which we are

accustomed, particularly in the ex-

ecutive department, be threatened?

If so, what shall we do about

it?

H. W. DODDS.

IN MEMORIAM
DURING the past year it has been our sad duty to note in the REVIEW the pass-

ing of two old friends and officers of the League, Mr. John A. Butler of Milwaukee
and Mr. Oliver McClintock of Pittsburgh. The death of a third must now be

reported. Just three days before we assembled for our annual meeting Mr.
Charles Richardson of Philadelphia passed away. Mr. Richardson was vice-

president of the League from its founding in 1894 until failing strength in old

age compelled him to retire in 1920.

A MINUTE

The following minute, drafted by
Clinton Rogers Woodruff, has been

adopted by the Council:

During the year 1922 the National Municipal

League has been called upon to mourn the loss

of three of its most highly honored and useful

members: Mr. Charles Richardson, who was

vice-president from 1894 to 1920; John A. Butler,

Esq., of Milwaukee, who was long a member
of the Council, and Mr. Oliver McClintock of

Pittsburgh, who was a member of the Council

from 1898 to 1916, and a vice-president from

1916 to his death.

Mr. Richardson was a member of the Commit-

tee of the Philadelphia Municipal League which

laid the plans for the Philadelphia League for

Good City Government in 1894, out of which

grew the National Municipal League. He was

a member of the Committee of Seven which

drew the original constitution and bylaws, and

for many years faithfully attended all the meet-

ings both of the League, of the Executive Com-
mittee and of the Council, and was at all times

a strong friend and a wise adviser of the officers

and especially of the secretary, with whom he

had offices for many years.

It is difficult to estimate the value of the

services of a man like Mr. Richardson, devoted

to the public interests and to his public duties;

all that we can do is to put on record a minute

pointing out the terms of his services and the

character of services and our sense of loss.

Mr. Butler was present at the Philadelphia

Conference and at most of the succeeding ones

until ill health prevented his attendance. He
was virile, alert, chivalrous in his advocacy of

the highest public interests, and a real coadjutor

of the leaders of the movements.

Mr. McClintock was patient, devoted and

unremitting in his attendance to his duties.

Like Mr. Richardson and Mr. Butler he was

faithful in his attendance of meetings and in

meeting his obligations.

The National Municipal League places on

record its grateful recognition and appreciation

of the services of these pioneers of an organiza-

tion which means so much to the welfare of

American citizens, and expresses to the members

of their respective families its deepest sympathy

coupled with an expression of its high esteem

of the men as men and as public-spirited

citizens.



THE FIRST YEAR'S SUCCESS OF MANA
C;KKS GOVERNMENT IN SACRAMENTO

BY HI! m CONTROLLER

Controller of Sacramento report* to the citizen* the first year's

experience with city manager government. $118,000 fated in oper-

ating co*t; $60JDOO more from revenue producing department*; new
actvtities all financed from the budget The*e are tome of the high

*pot*.

operating costs for the city of

Sacramento under the manager form

the year ending June SO, 1922,

ed a saving of $112,926.88 over

ommission form of government
the year previous. Comparative

figures are as follows:

form of

July 1. 1MO. to June SO. 1M1.

Miane*. wagf*. KTTKCC, <S

penw. material* and wpplir*. ... 1007.889 11

attafnr form of (owranKBv,

Jnlyl.lMl.toJoaeaO.lMt... 7M.9M.f3

tlK.9M.88

$450,000 MORE Df NEW EQUIPMENT

<ler the heading of permanent
i tents and outlay for new

here was invested under

manager form $452,331.17 more
than was invested by the commission

i of government for the preceding

year. Important among these figures
are the following:

v automobiles and police patrol,
c department; new automobiles

fr inspectors, food and market divi-

; new electrical pumps for Pump
1 (thus increasing the efficiency

the operating cost of that

ion 20 per cent); two vacuum

street-cleaning machines, $13,000; $30,-

in permanent street improvement
work; payment on site and new equip-
ment for the city library; modern

sprinkling system for Helvetia Ceme-

tery; new park equipment; improve-
ments at Camp Sacramento such as

new buildings, equipment, etc.; water

taps, flanges, etc., for the water mains

division. $15,000; trucks, bookkeeping
and equipment for garbage

department; equipment for hydro-
electric survey.
The above expenditures were made

to replace run-down equipment anl to

improve other equipment that had
been allowed to deteriorate in the < it\ \

service. The new activities were fi-

nanced from the budget.

\\Kl\l DUAL HERVICE DEPARTMENTS
MADE SELF-SUPPORTING

Of equal importance to the reduc-

tion nf the cost of maintaining the

government of the city is the increased

revenue through revenue-producing

departments, which under the commis-

sion form of government were not self-

supporting. The total revenue under

the commission form of government
f.r the year ending June 30, 1921, was

$437,928.88, exclusive of taxes. The
revenue for the year ending June 30,

1922, under the manager form, was

$698,582.85, or an increase of $260,-

653.97.

It was found that departments that

were rendering services were operating
at a large deficit. A survey of condi-

tions was made and amended ordi-
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nances put through so those depart-

ments that rendered an individual

service were placed on a self-support-

ing basis. This affected such depart-

ments as the building inspector, water

taps, electrical inspection, health in-

spections, licenses, etc.

During the first year of operation of

the manager form, we inaugurated
several new departments which have

never been a drain upon the taxpayers
and are rendering efficient service to

the public at this time. Principal

among these is the garbage depart-
ment.

This department was put on a self-

supporting basis almost from the be-

ginning, and will pay for all its operat-

ing cost and purchase of equipment
and show a profit at the end of this

year. We have also eliminated the

handling of garbage by incineration

and inaugurated a new disposal site,

and will derive a considerable profit

from the feeding of hogs on the

garbage.
The St. Francis Hotel, belonging to

the city of Sacramento, and formerly

operated under private supervision, is

now run by the city. This will show a

profit to the city of $8,000 this year.

During the last six months of 1921

it was necessary for the controller to

operate the city government on 40 per

cent of the available budget. This

was accomplished without borrowing

any money, all bills that belonged to

the fiscal year were paid, and in addi-

tion took care of some $30,000 of obli-

gations that were incurred by the com-

mission form of government, and

brought a surplus into this year of

$28,500.

The tax rate for 1922 was reduced

by 8 cents on each $100 of assessed

valuation, and a further reduction was

made in the assessed valuation which

represented $3,300,000.

The budget for 1922 was $123,000

less than in 1921, and even with this

reduction in the budget we were able

to increase salaries in the police and

fire departments amounting to some

$32,000, carry on street work, and keep

burning every night throughout the

year the arc lights of the city, which

had not been done previously.

We feel that the manager form of

government, based on the figures that

are available in this office and the com-

ment of those interested, is a distinct

success.

We expect at the end of the second

year of this form of government that

the increased efficiency and the savings

to be made over previous forms will be

considerably in excess of what the first

year's activities showed.



BALTIMORE ADOPTS NEW CONCEPTION
OF PUBLIC WELFARE

BY BENJAMIN SCHWARTZ

THK report of the municipal welfare

ion of Baltimore, recently sub-

mit ted to the mayor, contains a new
: >t ion of public welfare which has

gained ascendency in the last decade.

in line with the city planning
rnent now engaging the attention

of the most progressive cities in the

.d States. After .studying the

ities of 14 cities of over

100,000 population and comparing

programs with that of Baltimore,

the commission found that municipal
endeavors along social welfare lines in

i mre are without vision and care-

ful forethought. Under the present

system of government, no person or

;iu is specifically charged with

planning for the welfare of its inhabit-

ants. The care, in some degree, of the

poor, the helpless, the dependent, and
- the limited concep-

f
|

.ul.He welfare as carried out l.y

supervisors of city charities.

The confused state of affairs in

Baltimore is exemplified by the fact

that expenditures are made and wel-

fare functions are performed by as

many as eleven municipal agencies,
-.' of seven boards or commis-

and four departments. These do
not include the many sub-departments
and bureaus under their supervision,
nor do they include the state depart-
ments and agencies that perform wel-

fare work for the city. The city of

Ed. NoU. The Mayor of Baltimore recently

appointed a municipal welfare communon to

ludy the consolidation of all welfare and allied

activities performed by the city. The author

was the secretary of the commisnon.

Baltimore further discharges its health,

charities, recreational and correctional

functions through 48 contract institu-

tions and private agencies. It is

obvious that under this arrangement,

without proper co-ordination, the wel-

fare activities of the city lend them-

selves neither to progress and growth,
nor to the most efficient expendi-
ture of the funds devoted to these

purposes.
Started in Kansas City in 1908, the

movement for welfare departments in

municipalities has constantly grown,
with the result that 19 cities in the

United States of over 100,000 popula-
tion have such departments. The

tendency in the larger cities is to

centralize all health, charities, correc-

tional and recreational activities in

one independent department.
A study of fourteen of these cities

by the commission shows the wide

range of activities included in the con-

.f puMic welfare. The city

of Cleveland has gone furthest by in-

cluding the following' within the scope

of its welfare department : municipal

hospital, bureau of vital statistics,

laboratories, bureau of sanitation, pub-

curses, bureau of child hygiene,

bureau of communicable diseases, in-

spection of markets and foods, relief of

poor, employment bureau, immigrant

aid, workhouse and jail, correctional

farms, care of parks and playgrounds
and planning of community recrea-

tional program. These cities that

have adopted modern methods for the

welfare of their citizens have raised the

department in charge of the work to
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one of dignity, second only to the

department of education.

The commission did not see fit to

include in one department all the re-

lated welfare activities of Baltimore.

It was felt that the greatest present
need was for improvement and co-

ordination in the charities and recrea-

tional phases of the city's work, and
that the new department should com-

mence with these. As a matter of fact,

the commission, satisfied with the way
the health department was function-

ing, recommended that the care of the

indigent sick, fourteen contract hospi-

tals and ten dispensaries should be

transferred to the health department
under an appropriate bureau. We
agree that the care of the sick is not

properly a function of the supervisors
of charities and that the question of

health, not poverty, should determine

the jurisdiction. Future developments
will dictate whether the health depart-
ment and the correctional institutions

should be incorporated under the gen-
eral direction of the larger welfare de-

partment.
The major recommendations of the

commission are three:

1. The creation of a new depart-
ment of public welfare in charge of a

small board of five, one of whom shall

be a paid chairman and executive

director of the department.
2. The concentration under this de-

partment of the powers of the present

supervisors of city charities, the free

public bath commission and the board

for mothers' relief, with certain welfare

functions of other city departments.
3. The recommendation of four new

activities to be undertaken by the

department :

a. Legal aid to the poor.
b. Social service for city em-

ployees.
c. Limited regulation and endorse-

ment of private charities.

d. Research and social surveys.

It is not expected that this whole

program can be put into operation at

once. The commission has limited its

suggestion to those things which seem

to be practicable and in accordance

with the present scheme of city

government. Further progress can

be safely left to the future as the new

department demonstrates its useful-

ness.



REGIONAL PLANNING FOR NEW YORK
AND ITS ENVIRONS

BY ll.UKl, SHI IM1.1 II

Auutanl Secretary, Plan ef Ntw York and lit Enrirom

The formulation of a gigantic regional plan for the New York Metro-

politan district M weU under way. It should make life worth

in New York. The factor* involved are almost infn : :

K committee appointed by the

.-11 Sa.'c !'. Mini. iti- in. \\hich in

May announced its purpose to start

lopment of a regional plan of

k and it> en\ irons, has made

profitable use of the summer months.

At the time of the announcement, the

nittee tan pretty clearly the way
ahea. o of its proposed studies,

physical and the legal, but was

frankly in l<>ul>t alxmt the best way
to tackle the difficult task involved in

making economic and social studies of

omplex New York area.

unite the economic and
-trial history of New York, nor

1 it make an exhaustive survey of

cial ami li\ in^r conditions of tin-

whole region, and yet no part of these

fields could be neglected which would
ibute to the body of material out

of which the planner would re.de a

regional plan. Pathfinder surveys
were needed which would avoid too

great detail and yet give an adequate
.re of the whole field. This was

'. <>rk <>f the summer Tin- com-
e now has in hand preliminary

reports on \vhi< h to base its more de-

! studies.

ECONOMIC CONDITIONS

1 1 "swell C. McCrea, professor of

economics at Columbia Timer
and Walter W. Stewart, now director of

analysis and research of the Federal

Reserve Board, have outlined an

economic and industrial inquiry which

primarily is an attempt to discover the

proper relations of activities to areas

so that activities may be rightly lo-

cated within the re-ion with reference

to each other and to national and
world economy. The re|x>rt asks such

questions as, What is the work of New
York? How much could as well or

better be done somewhere else' \\hat

are the economic features which in-

fluence the growth and er of

population? What are the influences

which will extend or limit the future

population ? The influence of I \ ; i !d i nx

construction on pres<
< estion, of

real estate operations, of the gr<>

use of automobiles, are some of the

other topics suggested, and they must

all be studied and their interrelations

traced as far as possible, all to the end

that adequate provision may be made
for the work to be done, the housing of

workers, and the distribution of

their output.
The inquiry under the social and

living conditions has been broken up
into the units of health, housing,
school facilities and recreation. For

each of these, a preliminary statement

of the problem has been made.

HEALTH

Dr. Haven Emerson, professor of

public health administration at Colum-
bia has summarized the ways in which

planning will be affected by considera-
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tions of health and medical care. He
stresses the need of three studies : first,

the bacteriological examination of wa-
ters used for bathing, both fresh and

salt, for in spite of abundant evidence

of pollution at certain points no exact

information of this sort is available;

then a thorough study of air pollution,

about which, likewise, nothing is

known comprehensively; and a survey
of all the facilities for health promo-
tion and the care of the sick in the

region outside of New York city.

Within the city, data of this sort has

been compiled very completely by the

Academy of Medicine and chapters of

the American Red Cross. The goal
to be sought is first to know what is

available in the way of hospitalization,

nursing service and clinical facilities;

to recognize the unfilled needs; to see

how all these services can be co-ordi-

nated and finally to determine site

requirements.

HOUSING

In a preliminary study of housing
the important task is to get a clear

picture of what has been happening
over a period of years long enough to

indicate trends, so that what is likely

to happen can be forecast and then to

a degree controlled. It has been

found by Lawson Purdy, formerly tax

commissioner of New York, and Wayne
D. Heydecker of the American City

Bureau, that in New York the records

of the tax and tenement house depart-

ments, together with the zoning maps,
the maps prepared by the Physical

Survey and the atlases used by insur-

ance companies give a reasonably ade-

quate basis for discovering the trends

of new construction. Data of this

sort, checked by rapid inspection

tours, is now compiled, ready for further

analysis, in the office of the committee.

Similar methods, with such modifica-

tions as the smaller town will need, can

be used throughout the region.

There remain questions for the

future. What sort of houses best fit

the residence zones, and how should

they be placed on their respective

parcels of land? What does the city

dweller in a specified income group get
for the money he spends in housing?
What does a man in the same group get
in the suburban town?

SCHOOLS

Similar questions about schools are

raised by George D. Strayer, and N. L.

Engelhardt of Teachers College, Col-

umbia University, but the answers are

more nearly ready, for school construc-

tion has been in recent years the sub-

ject of intensive study and standardiza-

tion. In the region of the plan there

are no less than 787 separate units for

educational administration, however,
and the mere financial limitations

found in many of them may make
standardization difficult.

To house pupils, Dr. Strayer sug-

gests in general terms, larger and better

school buildings, on sites ranging from

five to twelve acres apiece, with fewer

and stronger administrative units.

Here again the final recommendations

must follow the determination of ex-

tent of growth and directions of move-

ment within the region, but there is

much to be done at once.

RECREATION

If the plan results in grouping

people around their work so that time

and nervous energy are not so violently

snatched away by the daily journey
to and from shop or office, there will be

for the first time in the experience of

hundreds of thousands of New Yorkers

a real opportunity for daily outdoor

recreation. In a large sense, therefore,

the whole work of the committee looks

toward recreation as its ultimate result.
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. parks and playgrounds cannot be

uasiums and community
<-s cannot be provided for. until

is sufficiently advanced to in-

iere people are going to live

;i what numbers. But a good
stions need clearing up before

.-sts of recreation can be ade-

coveretl in the plan. They
been formulated by Let

uer and C. A. Perry, director and

associate direct or, department of rec-

reation, Ru.vM-11 Sage Foundation.

it. f.. r example, is the effect of

hildren to grow up, no matter

near a public playground, without

the special experiences of the one-

ick yard? And what proper-
f the population, being single or

.less, can properly be encouraged
to seek apartments and leave back

yards fur the children?

- vitally important for a neighbor-
hood to feel that it it a neighborhood.

tig all the districts of every shape
*be created by government and

social agencies, what is the unit area in

h a community feeling as ex-

pressed in a neighborhood association

of some sort most naturally arises and
maintains itself? Once this norm is

discovered we shall know better how
ate baby dinics and clubhouses

and Boy Scout troops and churches.

other important study is to de-

ine the adequacy in numbers and
stse of various types of parks and rec-

reation places in the region and the

location of new facilities.

TUB PHYSICAL SUBVBTT

The physical survey in charge of

Nelson P. Lewis, former chief engineer
of the board of estimate and apportion-

ment, New York city, has completed

any items of its inventory of the

physical assets and liabilities of the re-

gion. Comprehensive plans and draw-

ings have been prepared, many of

which are on exhibit at the Russell

Sage Foundation building.

THK l.l.i. M. M 1C\ \.\

The essence of the city planning

problem is how to plan and preserve
land and water areas for the best

functioning of the region and to de-

termine what areas are needed and
best suited for commerce, business,

industry, residence and recreation.

The solution of these problems re-

quires as complete a knowledge as

possible of the uses for which the

region is adapted, the trend of industry,
residence and other uses, the reason-

able need of space for public recreation

and health, and the effect of topog-

raphy in all these considerations. The
proper field of the legal survey, there-

fore, embraces the kind of title that

the public or municipalities or indi-

viduals have in land, water and land

under water, methods of acquiring and

transferring these titles so as to 1

the greatest measure of utility to the

owners with the least expense, the

quality of public or private title that

will make the land most useful, the

method of demarcation of public from

private land, the stabilization of this

demarcation when not followed up at

once by actual public arqnir.-m.-nt.

and the regulation of private land

and the structures thereon for the

health, safety and general welfare of

the people.
< legal survey has already com-

pleted much of this field.



NASHVILLE: A STUDY IN POLITICAL
PATHOLOGY
BY ARTHUR B. MAYS

In 1921, Nashville received from the legislature a badly mutilated city

manager charter. In the following election, however, a council was

elected, pledged to appoint as manager a local leader who had promised
to abolish manager government. With the help of this manager, who
considers himself to have been elected by the people, representatives to

the state legislature have been chosen, pledged to restore the old charter

ofl883. :: :: :: :: :: :: :: :: :: ::

THE city of Nashville, Tennessee, has

had since 1883 three fundamentally
different forms of city government,
and at a recent election (July, 1922) by
a very large majority the city voted to

return to the old type of government
it had from 1883 to 1913, when the

first change was made. A survey of

the charter history of the city shows

that the popular method of attempting
to remedy the grosser defects in the

municipal government up to 1913 was

to secure charter amendments. But
with the general interest over the

country in municipal reform and ex-

periment in city administration, the

people of Nashville turned to new
forms of government for relief from

official inefficiency and corruption.

As one studies the changes from

councilmanic to commission govern-
ment in 1913; from commission to city

manager in 1921; then from city

manager to councilmanic in 1922, he

very soon becomes curious as to the

causes and methods of the changes.
An examination of one of these changes
will indicate some of the problems in-

volved in reform movements in Amer-
ican cities.

POLITICIANS IN THE SADDLE

In 1921 Nashville elected repre-

sentatives to the legislature pledged to

give the city a new charter which

would change the government to the

city-manager form; and the reason is

not far to seek, for it is quite clear from

the daily papers that an impossible
situation had developed in the city

commission which to the non-political

voter meant the need of a speedy

change of government. The commis-
sion was composed of five members in-

cluding the mayor, and had split in

two warring factions with two commis-
sioners in each faction and the fifth vot-

ing first with one faction then with the

other. By thus holding the balance

of power this one commissioner soon

became the absolute ruler of the city

and Nashville came to suffer all the

usual evils of one-man rule. So long
as the possibility of such a condition ex-

isted, the main issue in the minds of

interested voters was to change the

form of government.
It seems quite clear also that Nash-

ville, like most other American cities,

has for years been more or less under

the dominance of one or two well-

organized groups of professional poli-

ticians and the people, always vaguely
conscious of this condition, have

struck blindly at every opportunity to

rid themselves of this dominance, and

a change of government seems an easy

way to accomplish this end. The
12
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presence of such influences is clearly

t t.,l I iy the clean-cut fight over

i which developed during
: of the charter campaigns.

namely: the reformers always fought
ions at large while the pro-

fessional political group invariably
r ward elections. The former

ide its appeal on the baas of

and honesty in government
avoidance of log-rolling and

.- ward-politics, while the latter

made its appeals to love of "freedom."

lemocracy," etc. The ear-

marks of the appeals made by the latter

group are unmistakable to the student

s and their other methods

reveal very dearly the difficulties in

the way of scientific, efficient govern-
ment in Nashville.

LEUIHLATURK AMENDS CHARTER BILL

After a csmrmig'n in which charter

change was the issue, the city-manager
t was elected and apparently the

whole matter was settled. When the

legislature met and the city-manager
charter was presented by the Nashville

delegation, one of the leading papers
:ied to have discovered that the

charter as presented was grossly un-

democratic and was a plain effort of the

mayor to perpetuate his and his friends'

i of office and to gain complete
rol of the entire city for an in-

definite period of years. It further

discovered that the city-manager form
of government was a one-man govern-

in which the people had no in-

fluence or power whatever and called

on all liberty-loving people to come to

the rescue of the city. The other lead-

ing paper, of course, took the opposite
view regarding the charter and the

was on. First one group of

ns, then another had conferences

with the Davidson county delegation,
until one senator went over to the

opponents of the charter. Then the

merry game of amendments and com-

promises began, and it ended with a

charter which resembled the original

only in exterior form. It seems that

the proponents of the new charter had,

in their seal to get strong men on the

first council, made the fatal political

mistake of inserting the names of the

first council. Also because of a state

law in Tennessee which makes it im-

possible to legislate an official out of

office, all the old commissioners had to

be provided for in the new government
till their existing terms of office expired.
Both these phases of the charter gave
color to the various charges made by
the opposition. The result was a

split in the legislative delegation whi h

soon spread to the out-of-town legis-

lators, who always make large use of

charter bills for trading purposes.

rtunatcly. too. for the friends of

the charter they had overlooked,

either purposely or inadvertently, that

women could vote in the coming general
election by a special act

them, that year, from registr.

which normally should have occurred

before the date of their enfranchise-

ment. The charter called for t li< -usual

electoral qualification and failed to

provide for the special exem;
the women. The politically in<

women met and protested and the op-

ponents of the charter naturally seized

on this situation with a loud cry and
made much of it.

When the remains of the original

charter finally reached the governor,
another determined effort to defeat the

manager form was made. In a

single day, by nine o'clock A.M., two
committees had called on the governor.
one to urge him to sign the bill early
before anything else happened to it.

and the other to urge him to veto it as

it was unconstitutional. The governor
doubtless being more interested in
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breakfast made an appointment to

meet both groups with the attorney-

general at noon. At this meeting,

after much heated discussion, the bill

was further changed and sent back to

the legislature, after which it was

finally signed. It was after this that

the real fighting began.

THE CHARTER A TRAVESTY ON C. M.

PLAN

It was clearly evident by the time

the charter bill was signed that the

whole question had become merely a

political football to be played with by
two of the old political factions of pro-

fessional politicians. Numerous ref-

erences, in speeches and editorials, to

the leaders of the factions and to their

political records indicate the character

of the situation, and doubtless explain
a noticeable indifference on the part
of the men responsible in the first place

for the proposal of a city-manager

government. The further fact that

various amendments to the charter

had in the thought of its earlier pro-

ponents changed its whole character

and made it, in their opinion, a

travesty on a city-manager plan,

served to cool their interest and left

the field wide open to the warring

political factions.

A CANDIDATE FOR MANAGER PRINCIPAL

FIGURE IN CAMPAIGN

As soon as the charter bill had be-

come a law, one of the important daily

papers made the following astonishing

proposal:

The issue has been made. . . . Are the

people of Nashville capable of self-government?

The citizens who believe in popular government,

who are old-fashioned enough to believe that

democracy still lives and are unafraid of popular

elections should call upon the most available man
in Nashville, for it is evident that some Nashville

man is to be selected as city manager to become

a candidate for city manager, a man who is not

dominated or domineering, a man who possesses

none of the elements of a tyrant but believes in

the privileges of democracy.

It further urged that candidates for
the council be placed in the field who
would be pledged to such a candidate for

city manager "just as presidential

electors are selected for a candidate for

president" This proposal, of course,

indicated a clear-cut disposition by
one of the factions wholly to disregard
the spirit as well as the letter of the

new charter and marked the beginning
of a typical American mud-slinging

municipal contest. The proponents
of the charter were placed at the very

great disadvantage of advocating

merely a principle of political conduct,

namely, to elect councilmen who
would be free to choose a proper city

manager according to the spirit of the

charter. The opponents at once be-

gan a campaign for a person and in-

sisted on holding the fight mainly on

the level of personalities. The inevi-

table result occurred in that the two
factions soon settled down to a cam-

paign of vilification of personalities

with only occasionally an effort to dis-

cuss the real issue before the voters.

All the political claptrap so familiar to

observers of American politics was free-

ly indulged in and the usual arguments
which are used to get the vote of the

"common people" were made much
of. One of the papers apparently
tried very hard to hold attention to the

real issue created by the candidacy of

a city manager under a charter de-

signed to put the office wholly out of

politics, but was forced into the posi-

tion of answering charges and making
countercharges.

THE "MAYOR-MANAGER" VIRTUALLY
ELECTED BY THE PEOPLE

By election day, the real issue was

apparently completely submerged and
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the great majority doubtless felt they

iiitf for tin- (It-fence of their

and political HU-rties guaranteed
of the United

,inly that was what they

re voting on, and they

shown by even- possible argument

y way to preserve their

ties was to vote for councilmen

he candidate for city

his they did overwhdm-
1 the candidate, a man of

reputation and well liked

as considered elected fcjf

the office of "mayor-

manager/* and the liberties of the

people were saved.

e new "mayor-manager" pledged
1 o act as a trustee of the

till such time as a new
ter could be obtained and to re-

frain fmra exercising any of the "auto-

liowers granted by a

manager charter. The ward election

map of the city shows that while the

>f the opponents of the new
A as complete, there were sig-

mt ward returns indicating in a

general way the character of the fight

nade by the opponents of the charter,

and the economic and social class be-

to take the mayor's
as far out of |xlitirs as possible.

*ilk stocking." ward

u-hth. a substantial residen-

\ere the only wards giving

rities against the candidate for

manager," while the seventh

ward which includes a large negro
section and factory section gave a vote

of about ten to one for him. The fact

candidate was a very popular
man with no bad political record may

tin the close vote in some of the

er more substantial districts.

MAYOR-MANAGER LKADS FIGHT TO RE-

BTOKE OLD GOVERNMENT

In the campaign recently closed

July, 192) in which the mayor made
ht for a change back to the old

councilmanic government with nearly

all of the city officials electcd l.y |>opu-

lar vote, he was overwhelmingly suc-

cessful. The legislators elected are

^ed to secure for Nashville such a

charter in the new legislature which

convenes in January. The usual popu-
lar appeal was made and the <

of the mayor were forced into an im-

possible position. The present go

ment is a city-manager government in

name but possesses none of the \ irtucs

of such a form of government, and the

earlier proponents of the t it y-manager
charter saw that the only hope of

kec] from slipping back to

' -Id system of arter was
to fight f<>r the next best, namely, the

commission form of government Hut

since these same men, in their efforts

to get the present charter adopted in

1021. condemned without measure the

commission government then in ex-

istence, their pleas this summer had
small effect.

It is safe to predict that notwith-

standing the fact that Nashville has

dropped back to where she stood a

generation ago, so far as her form of

government is concerned, she v. ill not

in reality begin just where she left .1T

when the first fundamental change
came in 1013. The new charter will,

without doubt, show the influence of

spirit of reform and progress that

has characterized the civic leaders of

the past decade, and Nashville will the

more easily catch step with the for-

ward movement in municipal govern-
ment another time.



THE CIVIC CENTER 1

BY ARNOLD BRUNNER

We have numerous possibilities for public places of usefulness and

beauty, but we limp behind Europe in developing them. :: ::

THE three good men and true who
were appointed "Commissioners of

Streets and Roads in the City of New
York" produced after four years of

study the unhappy arrangement we
know so",well which embodies nearly all

the mistakes of judgment possible.

The checker-board system of streets,

the insufficient number of avenues ex-

tending north and south, the absence

of diagonal streets are familiar to us all.

The one evidence shown by the com-

missioners that they possessed imagina-

tion and a faint appreciation of the

future greatness of the city, was the

really splendid "parade" indicated on

their map. It extended from 23rd to

34th streets and from 3rd to 7th ave-

nues, but by degrees it shrunk until it

got to be what is now Madison Square.

City Hall Park gave promise of grow-

ing into a civic center, but this promise

was not fulfilled.

New York has never been able to

overcome the disadvantage imposed
on it by its wretched plan. We have

repeatedly urged some modification

which would include an adequate

civic center. For years we have

schemed, protested and explained, but

to-day I am unable to point out the

civic center of my native town. The

surroundings of our charming little

city hall, instead of being developed

and controlled, are most distressing and

in perpetual danger of becoming worse.

We have Fifth Avenue (what is left of

1 A. paper read before the American Civic

Association.

it), Broadway, whose admirers at one

time strongly objected to my calling it

a "convulsion" and not a street, River-

side Drive, Central Park, many splen-
did buildings and some fine statues,

but our civic center is still undiscovered.

OTHER CITIES AS BAD AS NEW YORK

While I may not speak of them as

freely as I can of New York, there are

other cities in the same plight. You
recall them, large prosperous towns

with streets deformed by trolleys ex-

tending in all directions, starting from

nowhere and going nowhere in particu-
lar. Cities ruined by villainous "im-

provements," as they are called, with

nothing to distinguish them from each

other except the census reports. What
we especially miss in them is a civic

center, the successor of the old village

green, where there was the town pump
and where the market wagons collected

on market day.
Before printing was invented and

before the daily news was left at our

doors every morning the market place
exercised a great influence on the life

of the people. Not only were goods

bought and sold there, but the citizens

met and interchanged ideas and dis-

cussed the affairs of the day.

THE "PUBLIC PLACE" ABROAD

The Agora of the Greeks where

public assemblies were held, the forum

of the Romans, that historic meeting

place and scene of great athletic games,
were the real centers of communal

16
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intercourse. It is intt mterc>t inu to

tract- t! ; intent of these .

-s. They kept tlit-ir phut' in public

life ami avMimed dim-rent forms in

:itries throughout tin

tunes.
'

ral square or Place of

mediaeval and renaisvm. times was

y planned and owed
nee and its shape, \\hi h was

usually irn-unilar. to the position of

building which domit

it. In the south of Europe it was

a cathedral or rhurrh. further north it

was generally a town hall or "guildhall/'

like the U-autiful Salle aux Draps at

*, BO wantonly destroyed in the

\\< i<l another type of open space
formed I - - TOM streams of traffic and

ad of marking it only by an "isle

of saf a on a box as

we do, it was deliU-rately treated so as

tu its function, uhu-h was to

room for the traffic, sub-

le and direct it. There are also

minor centers in a properly planned

self-respecting <ity. but Un-

derstand it is the

place where the chief puUir buildings

ed and which is tacitly recog-

real center the heart of

founded and accepted
tficult to displace it.

in Brussels the Grand Place,

tit ful square surrounded by
is Id halls, has not been aban-

1 for newer and larger space*
'lie modem public buildings.

i the Belgians wish to celebrate

or ri> >r pray, they congregate
in the firand Place, "that square of

n beauty
"

as Brand Whitlock

ribcs it.

If a city possesses elaborate build-

ings, statue*, and fountains scattered

and there, it is of course richer for

possessions, but only when they
ssemhlcd so as to form an har-

monious combination does the city, a>

a city, become more beautiful.

;i you imagine London \\ithout

Trafalgar Square? Paris without the

de la Concorde. .i Venice with-

out the Piazza di San Or any
of the charming French, Italian or

Flemixli to\\ us \\c s* much admire

without its Place and its encircling

buildings? These famous center

famous cities do not always include the

group of official buildings, luit they

personify the city, represent its in-

telligence, its soul. \\e know that

meant this to our enemies, too,

for during the war they were the con-

stant target for their >>ombardincnt,

the favorite mark for their l>omls from

teroplanes and Zepjx -1

\\ in America are just beginning to

realize the importai

setting for our monumental buildings,
their relation to each other and to tht-ir

neighbors. Imagine how the dig" it \

and majesty would .suffer

if the great colonnaded forecourt ere

[lotted from the map of Rome. The
Arcde Triomphc through \\hieh pasted
our victorious armies, returning from
the war, is a part of the de>i^n of th,-

Place de 1'Ktoilr. the arch is tJie .enter

cf the Star the frame and the pi. -hires

were one thought. .-Vnd let us not

forget th' ntf t>f Uie Capitol
at \Vashington. Imagine how. l.ut for

the genius of 'Hit it mL'ht

have been disfigured by incongruous

surroundings its beauty spoiled by a
mean and inadequate setting.

I I H.l IV OF A CIVIC CENTER

To group the principal municipal

buildings is manifestly advantageous
for the convenience of transacting the

city's business. Too often such build-

ings have been erected on sites deter-

mined by chance, the interest of small

groups of citizens or mere personal
preference or whim. Certain activities
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are related to each other and are

natural neighbors. Even in this pain-

fully practical age of irritants the tele-

phone and the pneumatic tube cannot

take the place of personal conference.

The selection of a site for a civic

center depends on local conditions and

often there is some spot already ac-

cepted as the heart of communal life,

but if an entirely new location is sought
there are many serious considerations

to govern our choice, its proximity
to the center of population and to the

geographical center of the town; its ac-

cessibility by broad streets and direct

thoroughfares and by trolley lines; its

relation to important business sections,

its probable effect on them and their

growth and on the growth of the city;

the possibility of its affording relief of

traffic congestion by distributing it or

separating it from existing thorough-

fares; the visibility of the site from

various points, the nature of the en-

vironment, its freedom from smoke

and dirt; the advantages offered for

successful grouping and composition
and the elasticity of the plan for future

enlargement; the cost of the site and

its effect on values of surrounding

property by enhancing and stabilizing

them. All things being equal it is

naturally advisable to select inexpen-
sive ground, not only on account of the

initial economy but in order to secure

for the city the advantage resulting

from the inevitable rise in values of the

neighboring ground.
These are a few of the points to be

considered, some practical, some aes-

thetic. The demands of beauty and

utility must yield to each other and

combine with each other to obtain the

complete harmony which we seek and

which is surely attainable.

This is the basis of the art of city

making, the civic renaissance that is

transforming our country, a protest

against the license and disorder that

are to be found everywhere. The civic

center is an example of wise control.

It represents law and order. Here the

streets meet and resolve themselves

into regular forms; the buildings stop

swearing at each other, cease their

struggle for prominence and their en-

deavors to overstep each other, they
take their places in the civic ranks like

true soldiers obedient to authority.

Unworthy efforts to be conspicuous,

petty successes and failures are for-

gotten, the dignity and majesty of the

city are paramount. This is democ-

racy in its best sense. The civic

center is the most anti-bolshevik mani-

festation possible for here civic pride
is born.

OPPOSITION OF "SMALL AMERICANS"

The cost of changing a railroad

switch, the grade of a street or moving a

fence or telegraph pole, the expense of

everything and the difficulty of altering

anything have so clouded the percep-
tions of "practical men" that they
cannot look forward at all. Their

imitation economy has dispelled many
visions and schemes for the benefit of

mankind, delayed and even nullified

the growth of many a city.

I recall that a number of years ago
when a few of us were trying to secure

a civic center for New York and en-

deavoring to find a site for the new
court house, we urged the committee
in charge of this project to acquire the

property on the north side of City Hall

Park. You know that New York has

always intended to build a new court

house, and in political circles selecting

a site for it has been considered the

king of outdoor sports. I was the

spokesman of this particular committee

and after explaining our ideas, the

chairman of the board said to me,

"Young man (you may know by this

how long ago it was), do you know how
much that property is worth?" Of
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course I know and we retired

onfuskm. Some years after the

same scene was repeated, the only
rence being that I was a little older

hairman of the board was re-

. another practical man, who,
heard our plea for the only

il site for the court house, re-

peated his predecessor's question, "Do
know what this property is

:ind then I was able to respond
Yes sir, exactly twice

what it waa worth when we suggested
iirchase before."

THE STATE CAPITAL

urous achievements are to be

crywhere in our young and

busy communities. It is impossible
unit them, but San Francisco,

!'

Cleveland are among the many
that spring to the mind as cities plan-

great things. Kven in the Philip-

pines, Manila and Raguio, the summer

capital, have planned themselves in

terms of weH^)raered beauty
1 now we come to the all-impor-

tant state capital. The fact that a city

has attained to that dignity seems to

demand first and quite rightly a

majestic l>ui!ding for executive and

legislative purposes, then acres of

ground * great park approached by
wide avenues. Unfortunately, how-

t his is too often not the case.

U ive the Boston State House

ng the town from its proud
eminence, the famous gilded dome

>le far out at sea; and that other

<i dome in Hartford in its charm-

ing a We recall the Al-

bany capitol on the crest of the hill at

et proudly o

looking the Hudson River and the

graceful classic building in Providence

also on rising ground, the magnifi-

capitol of St. Paul, the Des
t\s puMir buildings in their 75

acres of park land, and the symmetrical
official group in far-away Olympia in

Washington state. These and many
others give us varying degrees of

pleasure and satisfaction.

But where is the park around the

Boston State House? And why is the

view from t r of the Albany

capitol obscured by an intrusive com-
mercial building? And what is Provi-

dence doing about the railroads now
too much in evidence? Ami \\ hm will

the approaches to UK .! < -apitol

be completed? Evidently there are

no rules to the game.
In dosing I cannot refrain from

again referring to Major L'Knfant,

whose brilliant plan for the CH;

you all know. When the popula-
tion of the entire nation was less than

million he saw in his mind a < ity

SOO.OOO people with splendid

streets, broad avenues, parks, statues,

pleasing vistas and great groups of

government buildings to come,

plan is accepted as a masterpiece and
the commission of 1001, while enlarg-

ing and elaborating it, \ indieated it

and used it as a basis for their n-jK>rt.

was a man with prophetic fore-

thought, a giant imagination, a dreamer

with a firm faith in the future, and

withal practical.

While no city in the Tinted States

has the possibilities of the national

capital its inspiration has affected a
hundred cities of lesser magnitude and

importance in vo demand for

centers.



THE ORGANIZED ATTACK ON THE
DAYTON CHARTER

BY WALTER J. MILLARD

Although the Dayton Charter was sustained at the last election by a

vote of 25,000 to 16,000, dissatisfaction continues in some quarters.

But why should a city with almost the smallest tax vote in the state, a

city famous for excellent administration, be so divided as to the merits

of itsform of government? What created and sustains the opposition?

THE Dayton Charter has again been

under fire, and the attack came from

the same source as before, the Tax-

payer's Protective League. The pre-

vious petition, circulated less than a

year ago, did not get upon the ballot

because of its legal irregularities.

This second petition, though it pre-

sented a very incoherent scheme of city

government, came to vote on Novem-
ber 7. A Charter Defense League was

formed which successfully defended

city manager government and the

present form was sustained by a vote

of 25,000 to 16,000. But how can we

explain such persistent and organized

opposition to a system which placed

Dayton in the front rank of well-

governed cities?

The Taxpayer's Protective League is

led by one W. A. Silvey, who owns
some property that comes within the

area that suffered from the disastrous

flood of 1913. To guard against a

repetition of it, an act was passed by
the Ohio legislature setting up the

Miami conservancy district which has

undertaken immense engineering works

now almost completed.
It is impossible not to feel some

sympathy for many small property
owners who not only had suffered from
the flood but had also to shoulder the

conservancy tax. Opposition to the

conservancy naturally developed out

of such a situation, and Silvey led the

opposition. He instituted about forty
law suits all of which have failed.

A recent spell of rainy weather and
the functioning of the impounding
dams did much to bring confidence in

the engineering work, though charges
of waste and profiteering still pass from

mouth to mouth.
The Dayton commission drew against

itself this body of protest because it

voted to have Dayton included in the

conservancy district. The conserv-

ancy tax thereby incurred, though it is

collected by the county treasurer, is

paid over by him to the city treaurer;

he in turn gives it to the conservancy
without subtracting a penny for the

benefit of the city government. There

aremany citizens who do not thoroughly
understand this and regard the con-

servancy tax as part of the cost of city

government.
Three other main sources of dis-

content become evident upon investi-

gation. They are the rumors concern-

ing the size of the city debt, the size of

the tax rate, and the condition of the

streets.

DEBT AND TAXES

With regard to the first there is evi-

dently a great deal of misunderstand-

ing. Regular bonds, conservancy dis-

trict bonds, waterworks bonds, bonds

20
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for street paving, most of which will be

paid l>y s|H-cial assessment, bond- in

tin- hands of the trustees of the sink-

funds, all these are lum|ed in the

minds of many citi/ens into totals run-

n to thirty millions.

The finance director rep"
that the actual net municipal indebted-

toU-r l.V . IK- met

il taxation is $7,183,800. \M>y
this confusion exist? That point

lealt with hit

misunderstanding concerning
.txatioii situation is just as preva-
The tax rate of Dayton is in ap-

pearance the highest of any city of

. $29.60 per $1,000. L. R. Ses-

sions of the National Institute of 1'

temporarily in I

real expense for city go\

than $7.65 pe;

he lowest per capita cost for

' iio except Lima, wh
is $5.60; that city, however, charges

;1\ fifty-three cents per year
for the collection of rubbish which

eta free. The average
in apparently has not learned

the per capita basis, nor

even know that the rat

$20.60 is a total, including state,

>\, and conservancy rates,

as we rate of $9.13. Much
less does it seem to be o uded

that the rate is based upon
unjust and unreal ap-

!. In s;>itc of the mandate of

iw the county commissioners have

ordered a re-appraisement for

cars. In that t yton
had a flood which has disturbed

alues within the city and
'v, and the world war has dis-

tnrl)cd all values. In January an
rial in one of the newspapers

blamed the city government for the

hit'li rate without the \\riterapparently

being aware of any of the facts here

presented. Why does this ignorance
even in editorial offices? That,

too, will be dealt with later.

CONDITION OF THE STREETS

Many of the .streets of Dayton are in

bad repair, and the city manager and
the commission admit it. Hut the

combination of the unjust appraisal
and the Smith oil' .t la\\, known

throughout the state of Ohio as "the

farmer's sacred cow," have
\

the city from getting suflicient revenue
'

I purposes and some services have

had to suffer. I'nder a special law a

bond issue was ordered, to <-O\T the

cost of needed paving. The courts

the total issue invalid but

dated the bond-, amounting to $600,-

000, which had been issue* i t hen

the commission has been trying to use

lily to be met by such a

Urge numU-r of petitions and peti-

rs who* 'v \\ould have to

bear part cost, that it has not

had iiiueli ehance to better the streets

as a whole.

The discontented also charge that

on View, a suburb inhabited by

the boitrgfosit, has been favored m the

matter of pavinir. but taxi drivers \\ho

were interviewedsaid that, putt ing aside

two main arteries, the general condi-

tion of Dayton View was worse than

the rest of t! Hut nobody had

any exact knowledge. \\l\y are not

i facts behind the paving situa-

tion. \\hich an outside investigator

! find in half an hour, the property

of most of I -? That

point will be discussed together with

the other two deferred.

As well as these three present foci of

disaffection, there are also several

other ghosts of past happenings that

would take up too much time to lay

here. Also space cannot be used to ex-
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plain the amendment proposed by Mr.

Silvey and his friends and to weigh its

probable effect if it had carried.

DOES THE GOVERNMENT MEET HUMAN
NEEDS

The opinion of all the persons inter-

viewed in a three days' stay was that

the amount of discontent was so great
that if a properly integrated amend-
ment had been presented calling for a

return to federal form, its chance of

adoption would be very strong. This

can only be because either the form or

the personnel of the Dayton govern-
ment has failed to meet some human
needs. What these needs are becomes

apparent almost at once; they are the

need of personal contact with the city

government, the need for authoritative

information, and the need for leader-

ship. They will be dealt with in

order.

Every person interviewed by the

writer in his visits to Dayton in the

last two years has pointed out the lack

of personal contact of the city hall with

the people. Everyone who favors the

manager plan admits that a commission
of five, three elected one year for a

four-year term and two elected two

years after, cannot be representative

enough to know what the people want.

A non-partizan elimination primary is

held and if two or three candidates, as

the case may be, do not receive a ma-

jority, a second election is held, at

which twice the number of candidates

run who can be elected. As a result,

no local interest however real, nor any
minority opinion, can be represented
on the commission. The Socialist

candidates have been highest at the

elimination primary on almost every
occasion and generally come within 5

per cent of the total vote cast at the

final election. No community can
have a very healthy civic spirit when
45 per cent of its citizens having keenly

felt interests are without representa-
tion. That part of the Silvey pro-

posal that provided for a ward council

of twelve made a very strong appeal
to the twenty local improvement asso-

ciations, each of which hankers for a

member of the commission "who lives

in our end of town."

P. R. WOULD RESTORE PERSONAL
CONTACT

The feeling of practically all those

who wish to preserve the manager plan
is that proportional representation and
an increase in the size of the commis-
sion would meet this need. The move-
ment for such a change was in a sense

officially launched in an address two

years ago by Henry Waite, made when

revisiting the city, though no definite

steps were taken at that time to apply
it. A meeting of civic leaders recently
called to safeguard the charter decided

that in event the Silvey amendment is

defeated, plans would be laid that will

shortly place such a P. R. amendment
before the voters.

NO WHOLESOME FOOD FOR PUBLIC

OPINION

The present lack of proper repre-
sentation partly is responsible for the

second outstanding need of the citizens

of Dayton. It is quite evident to any
observer that there is quite a little

interest in the city's affairs, but this

interest is practically forced to feed on
rumor or gossip. It cannot be ap-

peased by frequent contacts with com-
missioners and there does not exist any
adequate means of getting information

and explanation about the city gov-
ernment. Lacking proper means of

satisfying curiosity, many humble and

well-meaning citizens have taken
"
silk-

stocking," "chamber of commerce,"
"hell-fire work," and a few other

"stereotypes," and built out of them

very fantastic "pictures in their heads."
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The terms of Walter Lippmann's book,

Public Opinion, are here used, for the

entire situation is a perfect proof of his

argument that public opinions must be

organized for the newspapers and that

we cannot rely upon the newspapers to

discover the facts upon which public

opinions should be formed.

Dayton has three daily papers that

are frankly interested in national po-
litical parties. When the federal plan
was in use and a Democrat was mayor,
then the Republican paper headlined

even' act that would make political

capital, and the same was true, of

course, when the shoe was on the other

foot. But the actions of the commis-
sion cannot be so used. The interest

of the editors is not now so strongly
focused on the city hall except just

previous to elections, when a spasm of

civic virtue leads them to vehemently
demand that the voters "save the city
from the socialists." If all reports are

true, the young fellows who "cover"
the city hall seem to be grateful for

what material is actually handed to

them in the form of a "story," but it is

nobody's particular job to be publicity

agent and dig up stories for the

report

The charter provides for a municipal

journal but the cost has always pre-
vented the provision from being carried

out. An attempt was made by the

commission this year to fulfill it by
running the municipal journal as a paid
advertisement in the dailies, but no
bids were received!

PROPOSALS TO RESTORE CONTACT

The need for making contact and

spreading information has led to two

proposals by former members of the

commission. One proposal is that the

city be divided into districts so that
even though election is at large, a
certain commissioner may be asked to

familiarize himself with the paving,

sewerage, lighting, and other needs of

a particular part of the city; this idea

is actually embodied in the election

method of Grand Rapids, Michigan.
The other is more ingenious, it is that

each commissioner take his turn at

giving an entire month's full time to

the city work, not only by daily at-

tendance at the city hall, but by visit-

ing the improvement societies and all

similar bodies with civic interest that

meet during his term. Unfortunately
no means can be found under the char-

ter to provide for the necessary recom-

pense. The provision of the Cleveland

amendment that allows extra compen-
sation for the mayor will make the core

of this suggestion possible there.

Obviously it would be unwise to have

the task of providing the material for

public opinion left entirely to city em-

ployees or to men who may seek re-

election. Some outside source of in-

formation should exist in Dayton. At
the present time only two exist, both

inadequate. Once every month or so

the League of Women Voters has been

printing a leaflet with pictures and

diagrams of such things as the tax rate,

that are understandable by the masses.

Its size and circulation alone, however,

prevent it from reaching many and the

resources of that organization prevent
it from doing much research work.

There is also the Labor Review, which

by front page boxed statistics and short

articles is spreading accurate informa-

tion. The Labor Review is the official

organ of the labor unions of Dayton.
After nine years' experience organized
labor evidently concludes that the

manager plan is fundamentally sound.

LEADERSHIP NEEDED

Behind these two more or less ob-

vious sources of irritation, there is an-

other more elusive one which explains
not so much the appearance of Silvey's

amendment as the apathetic attitude
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on the part of many who really favor

the manager plan. Persons inter-

viewed who are trained in getting the

feel of the public mind said that there

is lack of vision and leadership both in

the government and in the group that

have sponsored it. In its inception,

the figure of John H. Patterson stood

out and, though his interest continued

until the last, his business and his age

prevented a day by day identification

with civic policy. Henry Waite was

not only an executive but a leader who
found it necessary sometimes to lead

the commission and after he had ob-

tained their halting consent to meas-

ures he often had the task of leading the

people. Most people instinctively like

being led and unconsciously Day-
tonians thereafter have turned to the

manager's office rather than to the com-
missioners for leadership. But the

successors of Waite have been more

solely engineers than of that mixture

of capacities that Waite accustomed

Dayton to. Though sterling worth

has continued to be exhibited in the

manager's office after Waite left, the

public has seemingly craved for some-

thing else. After a time they turned

more to the commission. The com-

mission, however, has been made up of

men who, while undoubtedly above the

average capacity, have not fired the

imagination. The Socialist ticket has

possibly attracted many voters because

one of the leaders of that party has that

elusive thing personality.
It can hardly be charged that failure

to attract leadership is due to the

manager plan though the fault may be

partly due to the method by which the

commission has been elected. The old

form of government did not attract

leadership either. The capacity for

leadership undoubtedly exists in Day-
ton but it is being directed toward the

unique set of industries upon which

Dayton thrives. It would be unfair

to say that the men of parts in the city

are absorbed in making money, the

sense of mastery that comes from solv-

ing mechanical problems is probably
more keenly sought than any other

the Engineers' Club is now the centre of

the masculine brains of the city.

It is a pleasure to record that some
of these engineers are taking steps to

re-establish the Bureau of Municipal
Research. This may lead to a greater
interest in civic and political questions
in Dayton on the part of those to whom
the solving of the problem of automo-
bile lubrication is now the only thing to

be considered. But mere digging for

facts will not meet Dayton's problem.
Some of the men who find the facts

must learn how to interpret them to

those who do not have the chance to

get them at first hand, and in so doing
the leaders needed will arise.

In conclusion, then, it appears to

this investigator that the three con-

crete charges against the present ad-

ministration, the tax rate, the debt, and
the paving, arise from three unfilled

psychological needs of the citizens, a

sense of personal contact, a desire for

information, and a desire to be intel-

ligently and dramatically led. The
need for personal contact and some of

the desire for information can be met

by reforming the election system. The
desire for information can be met by
making somebody responsible in the

city hall for publicity and by the or-

ganization of a popularly supported
Bureau of Municipal Research that

shall not only gather facts but present
them popularly to newspapers and
other publicity avenues. When these

needs are filled, they, together with the

present crisis, may conspire to produce
the men, or it may be women, who
shall fire the imagination and lead the

mass.



A NATIONAL FOREST FOR THE
NATIONAL CAPITAL

BY WM. M. ELLICOTT

President, City Wide Congress, Baltimore

A national forest of 110,000 acres adjacent to Washington is practi-
cable. The land it available. More than half of it in now wooded. : :

THE subject of parks and play-

grounds for Washington is, perhaps, as

old as tin- original plan of the city made

by Major 1'Knfant in the latter part of

the eighteenth century, hut to the

writer it conies as a reflection of a proj-
\\hich he suggested in the year

l!)10. This project had its birth in a

Midy of Washington in re-

lation to the physical conditions of a

very considerable area lying to the

north and northeast of tin- city which

attracted his attention because of the

'tches of forest which,

now, largely cover it, the sparse popu-
lation \\hich inhabits it and it>

proximity and relation to one of the

t civili/ed capitals of the world.

It was with this as a thesis that he

wrote a paper on "Forests as Pleasure

Park-." \\hich was published in Art
and Prmjress.

The writer drew on his imagination
and what knowledge he had of historic

la and parks in the old world and
endeavored to picture a living and
beautiful forest and park covering the

watersheds of the Anacostia and Patux-
ent rivers and stretching away to the

estuaries of the Severn and South
rivers as far as Annapolis in one di-

rection and Laurel and the Great Falls

of the Potomac in the other. Roads,
vistas and grassy avenues were to be

opened, refuges were to be built and
even a place was to be found for a
Greek theater where, annually, repre-
sentations of Sophocles and Euripides

might lead to the creation of an
American drama such as has not yet

api>eared.

While he was accused of megalo-
mania by some and called a "pipe
dreamer," there were many who took

the matter more seriously. The New
York Ki'cninij Post said

Probably the first impulse of nine persons out

of ten, on reading the proposal that the govern-

ment shall create a national forest of 100,000

acres immediately adjacent to Washington city,

will be to say that it is nonsense. But it is any-

thing but nonsense. . . . That there is a

considerable forest area in a primitive state in

the region bordering on Washington must strike

>ne at all acquainted with that section.

... If the tract is all Mr. Kllieott thinks it

is. there is probably no investment of a few

million dollars that would be better worth while.

To preserve in perpetuity a genuine national

forest of 150 square miles in extent, within a

stone's throw of the national capital, would be

an invaluable achievement.

The project was endorsed in prin-

ciple by the American Institute of

Architects, the American Civic Asso-

ciation, the American Federation of

Arts, the American Game Protective

Association, The Federation of Wom-
en's Clubs of Maryland, The Southern

Maryland Society and the Board of

Trade of Washington. President Wil-

son in an audience given to the Di-

rectors of the National Conservation

Association made particular and ex-

tremely favorable mention of it. Lord

Bryce, while ambassador from Great
25
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Britain, spoke of it with the highest

approval, as did Col. Henry S. Graves,

formerly United States chief forester,

Hon. Maurice Francis Egan, Cass Gil-

bert, formerly president of the Ameri-

can Institute of Architects, the late

Senator Francis Newlands and many
other cultured and eminent men.

Three years ago Mr. Frederick Law
Olmsted, president of the American

Society of Landscape Architects, ap-

pointed Mr. Stephen Child chairman

of a committee to investigate and re-

port on the subject in accordance with

instructions of that society. Mr. Child's

committee made extensive investiga-

tions, receiving assistance from the

forest service of Maryland which had

completed surveys of all this territory,

from the commissioners of the District

of Columbia, the agricultural depart-
ment and the federal forestry bureau.

Acting on this report the Society drew
a resolution which broadened the scope
of study of the problem. The Society

urged the appointment of a Federal

commission to study all the needs of

the Washington region under what

they termed regional plan, meaning to

plan for the extension of the park

system of the capital within and with-

out the District of Columbia, to devise

complete road systems, provide for

hydroelectric development, local and

metropolitan water supply, reclama-

tion and forestation, transportation,

sanitation, suburban living conditions,

laying out of model villages and im-

provement of existing ones and bring-

ing all these varied but allied interests

into an organic system. It was also

recommended that the park system of

Baltimore should be co-ordinated with

that of Washington.

A NATIONAL FOREST

Respecting the character of the

country Mr. F. W. Besley, state

forester for Maryland, says concerning

the physical conditions of the territory

in an article which he and the writer

prepared and which was published in

American Forestry in June, 1911:

The area proposed for a national forest repre-

sents some of the oldest settled lands of the

country. Since its occupation 250 years ago

many changes have taken place. A considerable

portion of the land under cultivation prior to the

Civil War has since grown up in forest, not alone

because of the scarcity of labor necessary for its

continued cultivation, but because much of it

was found better suited to the growing of timber

than for agricultural crops. These young
forests of hardwood and pine coming as a second

growth have attained considerable importance,

and by proper management they can be moulded

into forests of great value. There are still to be

found in small tracts some of the virgin forests

showing the magnificence of the original growth

and further illustrating future forest possibilities.

For the botanist and the dendrologist, this is one

of the most interesting regions of the eastern

United States. Here on the border of two great

physiographical divisions, the Coastal Plain and

the Piedmont Plateau, the flora of the north

mixes with that of the south, and gives a variety

of species difficult to find in any other area of

equal size. As a natural arboretum, this region

is unsurpassed. There are over sixty-five tree

species alone, to say nothing of a large number of

arborescent shrubs. Most of the valuable com-

mercial species of the entire eastern United

States are represented here. The great diversity

of soils and forest types offers exceptional ad-

vantages as a demonstration field for applied

forestry.

The large wooded areas, lying between Wash-

ington, Baltimore and Annapolis, afford a rare

opportunity for carrying out such a plan. The

area shown on the map, lying between Washing-

ton and the Patuxent river, to the west of the

Baltimore and Ohio Railroad, covers approxi-

mately 16,000 acres, of which about 8,300 acres,

or 50 per cent, is now wooded. For the purpose

of the forest description, any given area is con-

sidered wooded where there is a tree growth on

the land at least ten feet high and where the

trees are close enough together to form a stand.

The main body of forest lying east of the Balti-

more and Ohio Railroad, including spurs extend-

ing along South river and the Severn river,

covers approximately 84,000 acres, of which
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50,200 acres, or 60 per cent, is wooded. The

portion south of the Patuxent river is more

largely wooded than the rest, amounting to 70

per cent. The portion to the northeast is 50

per cent wooded. The forests differ in character

and composition, dependent upon soil conditions,

especially as to moisture content, and also de-

The combined areas available for forest reser-

vation as indicated on the map comprise about

110,000 acres, of which practically 64,500 acres,

or 58 per cent, is now wooded. By making the

boundaries more irregular, or excluding tracts

that are nearly all cleared land, the area might
be reduced and the percentage of woodlands cor-

PREPARED BY
THE BUREAU OF DAFT1N

pendent upon the extent of previous cutting.

On the few hi>;h gravel ridges along the edge of

the Piedmont Plateau, the characteristic species

are rock, post and black oaks. The higher

slopes generally throughout the area are covered

with scarlet and Spanish oaks, and chestnut;

while on the lower slopes are found hickory,

white oak and yellow poplar, walnut and black

gum as the predominating trees. Along the

streams a great variety of species are found,

notably the maple, sycamore, beech, ash, birch,

elm, etc. The characteristic trees of the swamps
are red gum, willow, pin oak and willow oak.

respondingly increased. The presence of cleared

lands within the forest boundaries would not be

a disadvantage. The best of the farm land could

be used as experimental farms in co-operation

with the department of agriculture, while those

less adapted for agriculture could be planted in

forests. It is safe to say that 85,000 acres of the

tracts mentioned are typical forest lands already
in forest or suitable for reforestation. There are

many foreign trees that have not been fully tried

in this country under forest conditions. The
rate of growth of most of our native species under

the most favorable conditions as would result in
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planting have not been determined. The field

for forest experimentation is a large and promis-

ing one which would find here the ideal conditions

for its fulfillment.

Governor Ritchie of Maryland has

already appointed a sanitary commis-

sion, of which Mr. T. Howard Duckett

is chairman, to study and report upon
all territory impinging on the District

line, and this commission has advanced

its work far toward completion. It

has very broad power, even in the con-

trol of real estate development and

entire jurisdiction over watercourses,

the maintenance of stream flow, pro-

tection of watersheds and similar

matters.

STATE SOVEREIGNTY MUST BE
CONSIDERED

Properly jealous of the sovereignty

of the state, no sanction for a compre-
hensive scheme of expropriation for

forestry or any other purpose by the

Federal government has been, or is

likely to be, given by the legislature of

Maryland or of Virginia, nor could the

authorities co-operate until that diffi-

cult subject had found a solution.

This baffled those interested for a long

time. It remained for the Board of

Trade of Washington to do this and

their committee on parks and play-

grounds, Mr. Fred G. Coldren, chair-

man, has produced a most detailed and

searching report and a bill which meets

every objection and covers every

phase of a very intricate and delicate

subject. It is prepared by men who,

passing their lives in the capital, know
its potentialities and its needs as no

outsider could hope to do. They do

not ask anything grandiose or extrava-

gant but confine themselves wholly to

those extensions of parks which are a

natural development of what now ex-

ists. The report points out that,

while the District line is necessary as a

political boundary, it has no relation

to the topographical and physical con-

ditions which affect the city and sub-

urbs and that in studying and develop-

ing Washington and its neighborhood,

plans must be formulated satisfactory

both to the Federal government and to

the two states in cases where there is a

community of interest and along lines

in harmony with nature's setting.

Within the District there will be no

question of dual interest but taking as

an example, the question of the pollu-
tion of Rock creek whose feeders come
into the District from Montgomery
county, where uncontrolled building

operations threaten the maintenance

of the stream flow and where pollution
affects the lower stream, it is important
that some ground of united action be

found, and the committee incorporat-

ing these provisions in the bill wishes

to extend the park system to include

these branches and their watersheds

and to find a basis of co-operation for

all matters which interest both the

capital and the dwellers in adjacent

territory.

The report recommends a perma-
nent commission to be known as the

National Capital Park and Playground
Commission, authorized to make a

comprehensive study of the develop-
ment of the park and playground

system of the national capital, and to

acquire lands necessary for such de-

velopment, both within the District of

Columbia and in adjoining territory of

Maryland and Virginia, and to provide
for regular annual appropriations to be

used by the commission for acquiring
such lands. The land so acquired out-

side the District to be controlled as de-

termined by agreement between the

commission and the proper officers of

the states of Maryland or Virginia sub-

ject to the approval of the president.
In the selection of all lands the advice

of the Commission of Fine Arts must
be had.



CLEVELAND'S NEW CHARTER 29

The committee advises a regular

annual appropriation of not more than

one cent for each inhabitant of the con-

tinental United States, which would

amount to just about a million dollars

at the present time. Three fourths of

this sum must be spent within the

District and one fourth will therefore

be available for expenditure in Mary-
land or Virginia if desired.

It is recommended that land border-

ing Rock creek be acquired, that a

boulevard be constructed to connect

the line of Civil War forts, including

Fort Stevens, where Lincoln was under

fire. The committee also advises the

extension of two park boulevards, one

along the Rock creek valley to Haiti-

more and the other along the Eastern

Branch or Anaeostra, includim: Mount
Hamilton doL'nated by the l-'ine Arts

mi-sion as a future arboretum or

:iic garden 1

, extciidin : through

Camp Mead, a reservation of 9,000
. to Baltimore, a road much

i--d l>ecause of heavy traffic and

trucking along the present Baltimore

highway.
Under certain circumstances, the

states might be desirous of participating
in the purchase of tracts of land, and un-

doubtedly there is in the bill sufficient

latitude for fair and equitable adjust-
ment of such a matter, a part of the

cost price being contributed by the

Federal government, but the purchase,

perhaps, being made by the state.

The City-Wide Congress of Balti-

more has endorsed the report and bill

as eminently practical, as setting
suitable limitations and as giving to

the capital what in all justice it should

have a limited authority in the

natural and inevitable extension of the

city l)eyond the borders of the District

of Columbia. It is recommended

>trongly to all citizens of the United

States who have a pride in their beauti-

ful capital that they support the bill

(S. 40(>2) through letters to senators

and congressmen and through resolu-

tions of civic bodies.

AN ANALYSIS OF CLEVELAND'S
NEW CHARTER
BY CHESTER C. MAXEY

Western Reserve University

Cleirland's newly amended charter is nothing less than revolutionary.

I. How THE AMENDMENT WAS
FRAMED

( )\ the eighth of November, 1921, the

voters of Cleveland approved a pro-

posed amendment to the charter of the

city providing for the substitution of

the manager plan in combination with

proportional representation for the

existing mayor-and-council form of

government. This was such an un-

precedented, in fact revolutionary,

departure for a large city that it

excited universal interest while the

equally remarkable way in which it

was drafted and adopted has been al-

most overlooked. Stated briefly, what
the amendment did was to repeal
sections 3 to 198 inclusive of the exist-

ing charter and to substitute therefor

one hundred and eighty-one revised

sections comprising practically a new
instrument of government; and this
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sweeping constituent change was

brought to pass not by the usual

solemn process of formulation by a rep-

resentative charter-making body fol-

lowed by a vote of the people, but by
means of the initiative as provided in

the charter itself. Doubtless this is

the first instance in our municipal

history of the use of the initiative for

the framing and adoption of a measure

of such fundamental and compre-
hensive character, and this fact, taken

together with the unusual character of

the amendment itself, lends extraor-

dinary interest to the manner in which

it was drafted.

DR. HATTON GIVEN FREE HAND

The initiative petition, by virtue of

which the amendment was placed on

the ballot, was sponsored by a com-

mittee of citizens known as the Com-
mittee of One Hundred. The Com-
mittee of One Hundred was repre-

sentative of various civic organizations
and interests favorable to the manager

plan, and was descended from a com-
mittee appointed some two years
earlier by the same organizations and
known as the Committee of Fifteen.

The officers of the Committee of One
Hundred were Peter Witt, chairman,
A. R. Hatton, vice-chairman, J. D.

Halliday, secretary. Dr. Hatton had
been one of the most active members
of the Committee of Fifteen and by
virtue of his familiarity with the

situation and his extensive experience
as a draftsman of city charters was the

logical person to be selected by the

Committee of One Hundred to pre-

pare the proposed amendment. He
was given a free hand in the framing
of the instrument, and his work was
ratified by the Committee of One
Hundred without substantial modifica-

tion. Dr. Hatton was virtually able

to rewrite the charter of Cleveland ac-

cording to his own standards both as

to form and content. He did not fail to

take advantage of every opportunity to

simplify and clarify the language of the

original instrument, nor did he hesitate

at any emendations which in his judg-
ment would improve the substance of

the charter.

II. THE ELECTION, ORGANIZATION
AND PROCEDURE OF THE COUNCIL

The one feature of the Cleveland

amendment which has commanded
universal interest is the provision for

the election of the members of the city

council by the Hare system of pro-

portional representation. Yet it is

doubtful if the real purpose of this in-

novation is generally understood. Pro-

portional representation was not in-

troduced in the Cleveland amendment
as an end to be desired for its own sake

merely, but to facilitate the attain-

ment of the paramount object of the

amendment, which was to bring about
a shift of the political center of gravity
from the executive to the legislative

branch of the city government. Ex-

perience had amply demonstrated that

the gravest defect of the prevailing sys-

tem of government was the inevitable

contamination of the executive service

of the city by the spoils system and the

concomitant evils of personal and parti-

zan politics. This was the chief argu-
ment for the manager plan, which is

supposed to take the executive service

out of politics by providing for the

choice and control of the chief executive

by a small commission or council itself

elected by the people on a nonpartizan
basis. But Cleveland is several times

larger than any city that has tried the

commission-manager plan, and it wras

feared that no matter how chosen, a

commission or council of five, seven,

or nine members would be too small

to be fairly representative of the huge
and diverse population of the city.

And yet with a larger council it would
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be necessary to revert to the ward

system with all of its admitted evils

or to employ the method of election

at large and contend with the ills inci-

dent to the long ballot. Experience,

furthermore, supplied convincing proof
that neither of these systems would be

likely to produce a council that could

be entrusted with the responsibility of

selecting and controlling the manager.

Proportional representation appeared
to be the solution of the problem. It

would obviate both the long ballot and
the ward system, and still it would

produce a representative body whose

members, according to the conten-

tions of the proportionalists, would be

of exceptionally high quality.
The amendment provides for a

council of twenty-five members. The

city is divided into four districts for the

purpose of electing members of the

council, and the four districts elect

:. five, six, and seven members
< lively by the proportional repre-
tion method. This allocation of

representation is to remain unchanged
until the reapportionment following
the next decennial Federal census, un-

prior to that time the population
of the city shall have been augmented
four per cent by the annexation of

suburbs. The four districts represent
a >tudied attempt to distribute repre-
sentation on the basis of social and
economic rather than geographical and
numerical considerations. The dis-

tricts are not equal in size or population
(hence the inequality of representa-
tion in the council), but each is in a

broad way a homogeneous social and
economic entity. Within each district

there are, of course, lesser social and
economic groupings, and it is believed

that where any of these is of conse-

quence it will be accorded representa-
tion through the operation of the Hare
system of election. The amendment
contains elaborate rules governing the

form, marking and counting of the

ballots. 1

RESTRAINTS UPON THE COUNCIL

One might suppose that the confi-

dence of the authors of the amendment
that the new scheme of representation
and election would produce a council

of superior quality, would have resulted

in the abandonment of petty and vex-

atious restrictions upon councils that

customarily abound in municipal chart-

ers; but it is a curious fact that the

amended charter contains evidence of

a deeper distrust of representative
bodies than the original instrument.

The old charter, for instance, em-

powers the council to fix the salaries of

its own mcml)ers with the proviso that

changes can apply only to the successor

of the council making them; but the

amendment fixes $1,800 as the council-

manic salary and deprives the council

of authority to modify that figure.

Naturally there occurs the query as to

whether the framers feared that a
council elected by proportional repre-
sentation would be less trustworthy
than the old council, chosen by the

ward system. Another case of the

same character is the change made in

the rule regarding attendance. The
provision of the original charter was
that unless excused by a two-thirds

vote of the council, a member should

forfeit two per cent of his annual salary
for each absence from a regular meeting
of the council; but the amendment
provides that a member shall forfeit

two per cent of his annual salary for

each absence from a regular or called

meeting of the council unless prevented

from attending by his own illness.

Does this unreasonable and inflexible

rule suggest that the framers of the

amendment anticipated that a council

l
"
Revised Hare Rules" published by the

American Proportional Representation Society
in 1917.
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chosen by proportional representation
would exhibit a higher sense of public

duty than councils of the old type?
An additional indication of lack of

confidence in the results of proportional

representation is found hi the provision

regarding expulsion. Under the old

charter a member guilty of misconduct

or violation of the rules of the council

could be expelled by a two-thirds vote

of all of the members elected to the

council. The amendment increases the

majority required for expulsion to four-

fifths of all of the members elected to

the council, a majority which could

hardly be construed to indicate exten-

sive confidence in the council to be

elected by proportional representation.
In the same way the majority required
to declare an ordinance immediately in

effect as an emergency ordinance has

been increased from two-thirds in the

old charter to four-fifths in the amend-

ment, a change which would certainly

seem to be symptomatic of a fear

that the council under the new order

would be likely to abuse the emergency

power.

WILL THE MAYOR BECOME PREMIER?

The council, as is customary in com-

mission-manager charters, isempowered
to choose one of its own members as its

president, and this functionary is en-

dowed with the title of mayor and

becomes the titular and ceremonial

head of the city government. There

is a possibility, in fact, that the mayor

may develop into something more than

the presiding officer of the council and

the official head of the government.
If the position should be filled by a

succession of persons possessing quali-

ties of leadership and statesmanship,

it could quite readily evolve into a sort

of premiership devoid of administra-

tive responsibilities. The mayor, then,

would be the political head of the

government and the leader of the

council in all matters involving the

determination of policies. This would
tend to remove the temptation which
has victimized so many managers, viz.,

to overstep the bounds of administra-

tion and assume functions of political

leadership. In anticipation of such a

development the charter amendment

provides for paying the mayor a salary
commensurate with the importance of

his functions.

The council is also authorized to ap-

point a clerk and such other officers

and employees for its own service as it

may deem necessary, all such officers

and employees to serve during the

pleasure of the council. The pro-
visions having to do with the legislative

procedure of the council and the form
of ordinances and resolutions are

carried over from the old charter with-

out substantial modification, except
for the insertion of a section providing
for the codification of ordinances.

BUDGET MODIFICATIONS

The financial procedure prescribed
in the old charter is imported into the

amendment with adaptations and
emendations designed to improve the

operation of the budget system. Ex-

cept in the case of the earnings of a

non-tax-supported public utility the

council could under the old charter at

any time transfer money from one

budget appropriation to another, but

the new charter limits this right to unen-

cumbered balances of appropriations.

The old charter provided that unexpend-
ed balances of appropriations should re-

vert to the respective funds from which

they were appropriated; the amend-

ment modifies this by prescribing that

only unencumbered balances shall so

revert, a very important change from

the standpoint of budget control. An-

other instance of the attempt to

tighten up financial procedure is the

insertion of the requirement (Section

69), which did not appear in the former

charter, that appropriations accounts
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shall be kept for each item of appropria-
tion made by the council, every war-

rant on the treasury to show specifi-

cally against which appropriation item

it is drawn, and each account to show
in detail the appropriation made by
the council, the amount drawn thereon,

the unpaid obligations charged against
the item, and the unencumbered
balance remaining.

III. THE CITY MANAGER AND THE
ADMINISTRATIVE SERVICE

The council is obliged to appoint a

city manager who shall be the chief

executive officer of the city. It is

specified that the city manager shall be

appointed solely on the basis of his

itive and administrative qualifica-
tions and need not when appointed be
a resident of Cleveland or the state of

Ohio. He is to be appointed for an
indefinite term, but to be removable
at any time at the pleasure of the

council. It is provided, however, that

if lie is removed at any time after he
has served six months, he may demand
that written charges be filed against
him and shall be entitled to a public

hearing at a meeting of the council

prior to the time when his final removal
shall take place. Both the wisdom
and eflieacy of this provision are open
to question. If a council, fearing the

publicity involved in written charges
and a public hearing, is determined
nevertheless to reduce the manager to a

position of political subserviency to it,

it will find it possible to club the

manager into line or remove him during
the first six months. Moreover, writ-

ten charges and a public hearing can
be of very little protection to the

manager unless they constitute a limi-

tation upon the council's power to re-

move, which is a result that the amend-
ment disclaims as unintended. A
council determined upon the removal
of a manager on purely political

grounds would have no difficulty in

framing charges of such plausibility
and conducting the hearing in such a
manner that a manager solicitous of

his professional reputation would pre-
fer quietly to resign. Furthermore the
council controls the compensation of

the city manager, and may reduce his

salary at will or abolish it entirely
without any public explanation. Ob-

viously this furnishes an indirect way
of forcing the resignation of the man-
ager without the necessity of written

charges and a public hearing.

COUNCIL FORBIDDEN FROM ADMINIS-
TRATIVE MEDDLING

The council is forbidden to appoint
one of its own members as city manager,
which in the light of experience would
seem to be a prudent restriction. It

is likewise declared that neither the
council nor any of its committees of

members shall dictate or attempt to

dictate or influence in any way the ap-
pointment or removal of persons in the

administrative service under the city

manager. And it is further declared

that with the exception of conducting
inquiries, the council shall deal with
the administrative service of the city

only through the city manager, and
that neither the council nor any of its

members shall give orders to any sub-

ordinate of the city manager either

publicly or privately.
The city manager is declared to be

the head of the administrative service

of the city and is responsible to the
council for the administration of all

affairs placed under his charge. He is

given power to appoint the directors

of all departments and all officers and
members of commissions not included
in the regular departments unless the
charter specifically provides otherwise.

The injunction is laid down that :

Appointments made by the city manager shall be on
the basis of executive and administrative ability and of

the training and experience of such appointees for the

work they are to administer.
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Manifestly this is mere counsel of per-

fection and of no legal force whatever.

All officers appointed by the manager
are immediately responsible to him
and may be removed by him at any
time; but in case of removal by the

city manager, the person removed is

entitled to have written charges filed

against him by the city manager and to

have a public hearing before the city

manager before the removal can be

made final. From the standpoint of

sound administrative organization this

restriction upon the manager's remov-

ing power seems viciously obstructive;

for the persons protected against

summary removal by the manager are

not the great mass of officials and em-

ployees whose tenure will be protected

by the civil service provisions of the

charter, but the heads of departments
and other highly placed officials who
will virtually constitute the manager's
cabinet and consequently should be

removable by him on such a purely

capricious ground as personal incom-

patibility.

The duties of the city manager are

broadly outlined in Section 35 as

follows :

To act as chief conservator of the peace within

the city; to supervise the administration of the

affairs of the city; to see that the ordinances of the

city and the laws of the state are enforced; to

make such recommendations to the council con-

cerning the affairs of the city as may seem to him

desirable; to keep the council advised of the

financial condition and future needs of the city;

to prepare and submit to the council the annual

budget estimate; to prepare and submit to the

council such reports as may be required by that

body; and to perform such other duties as may
be prescribed by this charter or be required of

him by ordinance or resolution of the council.

It is provided that the city manager,
the directors of departments, and any
other officers designated by vote of the

council, shall be entitled to seats in the

council, but without power to vote.

The manager is to have the right to

participate in the discussion of all

matters coming before the council, but

the directors and other officers are con-

fined to matters pertaining to their

respective departments and offices.

Power to investigate the conduct of

any department or office of the city,

re-inforced by power to subpoena wit-

nesses, administer oaths, and compel
the production of books, papers, and
other evidence, is conferred upon the

council, the city manager, or any
person or committee authorized by
either of them. The purpose of con-

ferring this power upon the council is

obvious, but in case of the manager,
who has direct administrative authority
over the executive service of the city,

it would seem superfluous, unless it was
intended to give the manager the

power to explore the conduct of the

offices under the council, such as mayor
and clerk, which, if attempted, would
lead to highly amusing complications.

BROAD POWER TO DETERMINE ADMINIS-

TRATIVE ORGANIZATION

Three departments law, finance,

and public utilities are created by
the charter amendment, and the council

is empowered to establish additional

departments and offices at will. The
council is also given power to revise

and reorganize the administrative ma-

chinery of the city as it deems expedi-

ent, subject to the limitation that no

function assigned by the charter to a

particular department or office shall

be abolished or assigned to another de-

partment or office and that no depart-
ment shall be created or abolished until

the recommendations of the city man-

ager have been heard by the council.

The functions of the three departments
set up by the charter amendment are

laid down with considerable explicit-

ness and detail. The head of each

department is appointed by the city

manager and given the title of director.

The work of each department is dis-

tributed among divisions, established
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by the charter or by the council, and at

the head of each division is an officer

known as the commissioner, who is

appointed by the director acting in

conformity with the civil sen-ice pro-

visions of the charter. Each commis-

sioner, with the approval and under

the supervision of the director, appoints
the officers and employees of his divi-

sion and administers its affairs.

The provisions of the old charter

pertaining to the organization and con-

trol of the police and fire departments
are carried over by the amendment
with only such modifications as are

to adapt them to the new
administrative set-up, the duality of

command which has caused so many
difficulties under the old charter being

explicitly preserved. In rewriting the

civil service provisions of the old

charter care was taken not only to

make the necessary adaptions to the

new organization, but also to inject

many provisions designed to safeguard
and improve the operation of the merit

in. A few examples will be given.
Tin- pa>t history of civil service in

Cleveland readily explains why the

mandate was laid upon the council to

appropriate each year a sum sufficient

to earn- out the civil service provisions
of the charter, although the legal

efficacy of the provision is open to

question. The limitation upon trans-

fers to a position subject to competitive
from one not subject to competi-

tive tests (sec. 96) is manifestly a wise

precaution to protect the merit prin-

ciple. Of the same character is section

98 which requires that the eligible lists

and the grades of candidates shall be

open to public inspection, and that any
person appointed from an eligible list

and laid off for lack of work or appro-
priation shall be placed at the head of

such eligible list and be eligible for re-

appointment for the period of eligi-

bility provided by the rules of the

commission. The striking increase of

the penalty for violation of the civil

service provisions of the charter or the

rules of the commission from a fine

varying from $10 to $100 or imprison-
ment for not more than ten days, or

both, to a fine varying from $50 to

$1,000 or imprisonment not exceeding
six months, or both, also indicates a

determination to put teeth into the

civil service laws. The provision (sec.

100) which directs the civil service

commission to fix and enforce stand-

ards of efficiency and devise measures

for co-ordinating the work of the

various departments was doubtless

introduced in order to pave the way
for scientific personnel management
in the city administration.

IV. CONCLUSIONS

Criticism of the details of the

amended charter should not be allowed

to obscure the fact that it is altogether
the most courageous experiment in po-
litical reconstruction that is being
undertaken in America to-day, and

perfection of detail is not indispensable
to its ultimate success. Jn the mind
of the average citizen of Cleveland it

probably represents simply a step in

the direction of greater efficiency and

economy, but it is far more than that.

It not only marks the definite abandon-
ment of the venerable principle of

separation of powers in municipal

government and the ordination of an

entirely new relation between the leg-

islative and executive organs of gov-

ernment, but it also marks the advent
of a new principle of representation
which is likely to produce a legislative

body of a composition wholly unlike

anything previously known to Ameri-

can experience. It is an edifice of new

design, erected upon new foundations,

and we have yet to see how it will

resist the stress and strain of the

elements.



MUNICIPAL ENGINEERING ADMINIS-
TRATION

EDITED BY WILLIAM A. BASSETT

Importance of Adequate Control over the Oc-

cupancy of Buildings. The importance of ade-

quate control over the occupational use made of

all buildings, together with the need for more

drastic restrictions over the use of inflammable

materials in manufacturing, and a better correla-

tion of powers and actions of all governmental

agencies having any jurisdiction over such mat-

ters was demonstrated once more in the condi-

tions attending a recent fire in Manhattan, which

resulted in the loss of four lives and the serious

injury of a considerable number of persons. The

building in which the fire occurred was an old

three-story brick structure, a former residence,

modified for business purposes about twenty

years ago, and which since that time has been

used mainly for light manufacturing. The fire

originated on the second floor in a celluloid comb

factory, when an electric stove set fire to an as-

sortment of combs on a work bench. The sud-

denness of the blaze and the character of the

smoke which resulted caused a panic of the em-

ployees in the celluloid factory as well as those

employed in a uniform factory on the top floor.

The loss of life appears to have been caused by
failure to take advantage of the fire escape at the

rear of the building and also a short stairway

leading to the roof from the hall on the third

floor. The dense smoke at both of these points

during the brief interval when escape by these

methods was possible apparently led the people

on the third floor to believe that they were cut off

and forced them to the front of the building.

It is not necessary to go into detail as to the

events that followed, but it is desired to point out

certain significant features with respect to the

building itself and the use made of it.

Previous to 1916 there were three independent

governmental agencies having jurisdiction over

this building. These were the state department
of labor, the bureau of buildings of Manhattan

and the bureau of fire prevention of the fire de-

partment. The state department of labor up to

1916 had exercised the same jurisdiction over

that building as over all other factories. During
that year the labor law was modified so as to take

away from the state department of labor the

power over factories within New York city, these

powers being mainly transferred to the fire de-

partment of the city. The building bureau of

Manhattan had jurisdiction over all alterations

made to the building including any that might
be demanded by the fire department in order to

guard against fire risk. The fire department was

responsible for exercising control over the use of

the building. The records of the building bureau

show no violations against the building of any

importance since 1911. The report shows that all

violations had been complied with and the build-

ing had apparently met all requirements of

the city code and state code consistent with

its use.

The fire department exercises control over the

use of buildings by means of periodic inspections.

There is no evidence that that department has

been lax in this particular case. The use of this

building not having been changed since 1916

antedates the time when a certificate of occu-

pancy was required from the bureau of buildings,

and hence it has been practically impossible for

that bureau to have any knowledge of its use

except through report by the fire department.

The main weakness apparently lies in the fact

that there is no suitable provision in any code, or

other regulation, over the use of celluloid except

when in a raw state.

The use of this highly inflammable material

should be permitted in buildings having means of

egress on all sides and then only under such

conditions as would preclude the chance of sudden

and disastrous spread of flames such as occurred

in this particular case. It is interesting to note

that recommendations designed to safeguard

against such an occurrence in factory buildings

were made to the state department of labor in

1918, but appropriate action to accomplish this

has not up to the present time been taken by that

department. There is a timely warning in the

tragedy that took place in Manhattan for every

community in the United States which is not

protected by suitable legislation and enforcement

machinery against the hazard of such a disaster.

36
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Sewage Disposal at Lima, Ohio. The ex-

perience of Lima, Ohio, in the matter of securing

a sewage disposal plant sounds a note of warning

to other communities which may be contemplat-

ing the installation of such facilities to meet their

own needs. Lima is a manufacturing city with a

population of about 45,000. It is located on the

Ottawa river, a stream which has a substantial

flow during certain months of the year but which

becomes almost nominal during the summer

months. The practice which was followed of

discharging a considerable volume of the sewage
of the city into this stream produced conditions,

which, on complaint of certain riparian owners

below the city, caused the state department of

health under the terms of the Dense Act to order

the city to purify its sewage. This was in 1915,

but owing to the war definite action in the matter

was deferred until 1919, at which time the engi-

neering firm of Fuller and McClintock were

engaged to design a system of intercepting sewers

and treatment works. They recommended the

adoption of a system including the use of fine

screens followed by trickling filters and final

settling tanks equipped with Dorr thickeners.

One of the reasons for the selection of this type of

plant was the comparatively low cost of opera-

tion. Under the Ohio Law the interest charges

on bond issues authorized for the construction of

sewage treatment works when ordered by the

state department of health to correct a nuisance,

are not required to be paid from the general fund

raised for taxation, to which there is a maximum
limit of 15 mills per dollar of assessed valuation.

On the other hand operating expenses for treat-

ment works must be paid out of funds raised by
taxation and kept within the ten-mill rate unless

then: is a special election to authorize a special

tax above that limit. In any event the limit of

15 mills cannot be exceeded. This makes it

highly desirable if not imperative to keep the

operating expenses of sewage disposal plants as

low as possible.

Plans and specifications for the fine screens and

sprinkling filters were prepared and submitted

to the state department of health for approval.

This approval was granted subject to the provi-

sion that, if necessary, preliminary sedimentation

would be provided in the disposal system and

bids were advertised to be received on April 1,

1922. About a week prior to that date the

Municipal Sewage Disposal Company of Phila-

delphia, which controls the so-called Landreth

direct-oxidation process of sewage disposal, in-

duced the city commission of Lima to postpone
the original dale of letting the contract for the

sewage disposal plant, and take steps for receiv-

ing alternate bids for a plant of the Landreth

direct-oxidation type. This action has been

taken, plans and specifications of the latter type
of plant have been prepared and submitted to the

state department of health for approval. In the

meantime the city has retained another consult-

ing engineer to investigate and report on the

general suitability of the direct-oxidation process

to meet the local problem, and Lima waits for

relief.

It is not proposed to discuss in these pages the

relative merits of any methods of sewage dis-

posal. It is, however, desired to call attention to

certain of the features of the present situation in

Lima. The trickling-Blter method of sewage

disposal has an established record of adequacy
and successful performance extending over the

past twenty-five years. The Landreth direct-

oxidation process is a patented one, in which an

electrolytic feature is introduced into what is es-

sentially a modification of the old excess-lime

treatment of sewage. The advantages and dis-

advantages of the latter process have been the

matter of sharp controversy and wide difference

of opinion among engineers and others since it

was first installed as an experimental plant about

eight years ago at Elmhurst. Long Island. It is

fair to say that conclusive data as to its superior-

ity over other more established methods of

treating sewage are lacking.

Although this eleventh-hour controversy to

determine which of two different types of sewage

plants shall be selected to serve the needs of Lima

has caused considerable delay and additional

expense to the community, the seriousness of the

situation does not lie in these conditions but in

the events which lead up to them. The methods

of salesmanship employed, which induced the

city commission of Lima to modify its action

taken after receiving the report of its consulting

engineers, and permit a concern selling a patented

process to offer a competing proposition, savors

too much of the practices followed in the past by

bridge companies in the sale of highway bridges

to communities for which the public paid a heavy
toll. This magazine holds no brief for the con-

sulting engineering profession nor does it oppose

the use of patented devices or processes on public

work. However, it is desired to point out the

unwisdom of any community's disregarding the

advice of suitably qualified individuals on mat-
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ters of as highly technical a nature as is presented

by the problem of sewage disposal. If such a

policy is to be pursued the question naturally

arises, Why employ such professional experts in

the first place? The experience of many com-

munities in such matters has demonstrated that

the most competent advice available is the most

economical in the end.

Meeting the Cost of Paving Between the

Tracks. A proposed amendment to the charter

of Omaha, requiring all street railway companies
to meet the entire cost of paving the space be-

tween tracks and for a distance of eighteen inches

outside of the rail, was made the subject of a

petition submitted to the city council, and was

voted down by that body by a vote of 4 to 3. It

appears that the defeat of this proposal was due

rather to a lack of the required number of

qualified signatures to the petition presented

than to a consideration of the merits of the

proposal.

The matter of what constitutes an equitable

distribution of the cost of paving and maintaining

the railroad area of cities has long been the sub-

ject of controversy between street railway com-

panies and city governments. The practice of

requiring the railway companies to meet the

entire cost of this work has been largely followed

by American cities. Data compiled by the

New York State Bureau of Municipal Informa-

tion showed that out of 166 cities of 30,000 or

more population in all but one case the companies
were held responsible for pavement within the

railroad area, although the extent of this area

outside of the tracks varies somewhat in different

cities. During the past few years a concerted

move has been made by street railway companies
to secure a certainamount of relief from the finan-

cial burden involved in meeting such require-

ments.

This move has received rather more than

nominal support from public service commis-

sions and other regulatory bodies of that char-

acter. At the same time there has been pro-

nounced opposition by engineers and other city

officials to any modification of present require-

ments. The main arguments advanced by the

companies and the public service commissions

comprise : First, a plea for relief from the financial

expenditure involved on account of the difficul-

ties in which many street railway companies
have been placed during the past few years; sec-

ond, that the conditions governing at the time

these requirements were first established, mainly

when horse cars were in operation, have changed
so radically as to alter entirely the situation.

Objections voiced particularly by engineers

have been directed towards the increased cost of

construction of street pavements in those streets

over which street railway companies operate.

Also the claim is made that the high cost of

maintenance and relatively short life of pave-

ments adjacent to street car tracks result largely

from inadequate street railway construction.

Neither of the parties concerned give suitable

recognition to the element that most directly af-

fects pavement work, namely traffic.

It is well established that the presence of street

car tracks within any street materially affects

the cost of maintenance as it invariably causes a

change in the distribution of traffic, making a

concentration at certain points, thus producing

ununiform wear. The objections advanced by

engineers with regard to unsuitable street railway

construction can and should be met by cities re-

quiring construction of recognized standard

design. There is little to choose in the use made

by traffic, particularly heavily loaded vehicles,

between the railroad area and the rest of the

street in many of our large cities. Unquestion-

ably, this use, accompanied as it is by the neces-

sity of frequent turnouts either to pass street

cars or permit the passing of the latter results in

excessive wear of the railroad area and that sec-

tion of the street pavement adjacent to it. At

the same time it is an undisputed fact that ex-

tensive use is made of the railway area by all

kinds of traffic, this use contributing very largely

to the wear and tear of that area. Conditions

such as these, over which the street railway

company has no control, would appear to make

it questionable whether the railway company
should be held entirely responsible for all damage
done.

The financing of street improvement work in-

volving maintenance or repaving should be in

accordance with a sound and equitable policy.

Street railway companies should be called upon
to pay substantial amounts for the privilege of

using the public streets, but charges should be

determined not in an arbitrary fashion but after

a recognition of all elements entering into each

case. There are sound grounds for requiring

street railway companies to bear their share of

maintaining the pavement within the railway

area. There should, however, be equally sound
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bases for determining what charges should be

made. Existing practice does not seem to meet

this requirement.

*

Sound Principles for Regulating Motor Traf-

fic. Measures designed to relieve the serious

traffic conditions in Manhattan, proposed by

Chief M.titrate William McAdoo of New York

City, although directed towards effecting a solu-

tion of the l.H-al problem, are so sound in principle

as to demand the serious attention of all persons

engaged in studying traffic regulation. Judge

M- \> loo's recommendations provide for: First, a

i of the licensing system to place the

i sis on saving life instead of producing

ie, this to be accomplished by rigorous pre-

liminary examination of drivers, either by the

or if necessary by the city. Second, the

appointment of 1,500 additional traffic policemen

to be assigned to unprotected street crossings.

icreased force is necessitated, if by no other

reason, l>y the fact that "most of the children

killed are at crossings without police protection."

Third, placing a limit on the number of taxicabs

i > operate within the city limits. The

.rement may be taken care of by the

ng law, which requires all taxicab operators

to take out liability insurance, and which has re-

i upheld by the Appellate Division.

>st significant feature in Judge

loo's proposals is his enunciation of the

!- that the primary purpose of licensing

vehicles and operators is the protection of

id property, the production of revenue be-

ing subordinate to this. Also it should be

recognized that the regulation of traffic over the

public highways is one phase of highway ad-

mini>trution. It is true that the actual enforce-

ment of traffic regulations is a police function and

the licensing of operators comes within the pur-

of the police power of the state. This

would seem to demand a dose correlation of ef-

fort, particularly on the part of the highway and

police departments of the state, cities and towns,

both in the matter of formulating traffic regula-

tion requirements, and in the subsequent ad-

ministration of all phases of that work, if the

best results are to be obtained. Such an ar-

rangement would seem to justify placing the

licensing of motor vehicles and operators either

under the control of the state highway depart-

ment or the various city police departments.

Practical considerations favor including the

actual administration of such work among the

functions of the state highway department while

granting the police departments broad powers in

prescribing requirements for the protection of

life. The state of Massachusetts furnishes per-

haps the best example of a plan of administration

which includes the licensing of motor vehicles

among the functions delegated to the state high-

way commission. Other states, notably New

Jersey and Maryland, have established separate

departments to administer motor vehicle regula-

tion.

In most cases the plan of administration fol-

lowed recognizes the licensing of motor vehicles

and operators as being a regulatory function

designed to safeguard the use of the public high-

ways. In New York state during 1921 the high-

way law was amended by an act transferring

jurisdict i< .11 over motor vehicle regulation from

the secretary of state's office and placing it under

the state tax department. Apart from any ques-

tion as to the quality of service furnished the

public in the administration of this work by the

tax department it is believed that the present ar-

rangement is entirely illogical and constitutes a

possible obstacle to securing the effective control

over the use of the public highways of the state

which the present situation so seriously demands.

There is need for a revision of many provisions in

the present New York state highway law. The

most serious need for amendment is in those sec-

tions relating to the regulation of traffic over the

public highways, and the recommendations made

by Judge McAdoo with regard to this matter

should receive most careful consideration by

those engaged in preparing amendments designed

to meet the present need.

Municipal Waste Disposal in New Orleans.

The recent completion and placing in service of a

100-ton capacity garbage incinerator in New
Oreans marks an important stage in the carrying

out of a plan to provide an up-to-date service for

that city in the matter of the collection and dis-

posal of municipal wastes. Under this plan the

entire area of the city which lies east of the

Mississippi river is divided into five waste

collection districts. The population to be served

constitutes, on the basis of the 1920 census

figures approximately 862,259, or 93.5 per cent of

the total. An incinerator will be constructed in

each of these districts at which all garbage and

refuse collected within the district will be de-
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stroyed. The boundaries of the collection dis-

tricts and the sites selected for the incinerators

were determined after a careful study of the dis-

tribution of population and the production of

garbage zones to ensure a minimum haul of the

collected wastes. It is planned that the haul to

any one of the incinerators will not exceed two

miles. The collection equipment comprises city-

owned wagons of a modern type of design with

demountable steel containers. The total capac-

ity of the five incinerators planned is approxi-

mately 400 tons per day.

When these plants are completed it will be pos-

sible to abandon entirely the present methods of

disposal by dumping and incineration in the

open air. The elimination of the dumps used

for these purposes will not alone relieve condi-

tions which in some sections of the city cause

serious nuisance but also will aid effectively in

reducing a potential health hazard to the com-

munity. This is due largely to the large number

of rats which infest these dumps and which are

recognized as disease carriers. Dr. C. L. Wil-

liams of the United States Public Health Service

in commenting on the New Orleans situation

strongly emphasizes the difficulties encountered

in combating the rat evil and the benefits that

should result from the new method of waste dis-

posal. The construction of the elaborate drain-

age system which serves New Orleans was fol-

lowed immediately by a marked decrease in the

death rate.

It will be interesting to learn if the radical

changes being made in the disposal of municipal

wastes by that city will have any measurable

effects on the health of that community.

Reduction of the Hazard of Night Opera-
tion of Automobiles. With the view of reduc-

ing the hazard of night operation of automobiles

in Massachusetts, a consistent drive against all

violators of the lighting provisions of the motor

vehicle law is being conducted by Frank A. Good-

win, register of motor vehicles of that state.

Particular attention is to be given to the en-

forcement of the requirement governing tail

lights, which it is claimed is not met at present by
more than one automobile owner in a hundred

who is operating within the state. The present

statute which was enacted as a result of the rec-

ommendations of the Conference of Motor

Vehicle Administrators, held in Massachusetts

during July, 1922, requires that the tail light on

all motor vehicles shall be so arranged as to make
the number plate plainly visible at a distance of

sixty feet. It is a well-established fact that

night driving is peculiarly hazardous. Inade-

quate street lighting and dazzling lights of motor

vehicles produce conditions which constitute a

real menace on our highways. When accom-

panied by reckless driving these constitute a

combination that almost always results in dis-

aster.

Obviously, the ordinance in question tends to

safeguard the public against reckless driving by

enabling a ready detection of the offender. As

such it should commend itself to all right-think-

ing people. The wide divergence in present

state requirements governing the lighting of

motor vehicles constitutes one of the most serious

defects in our system of traffic regulation. It is

imperative that uniformity in these laws should

be brought about. The proposed uniform

vehicle law which has been endorsed by the

Motor Vehicle Conference Committee has very

carefully worked out lighting provisions. Al-

though the latter regulations represent mainly
the viewpoint of the manufacturers, they con-

stitute a sound basis for the formulation of a law

that will represent adequately all interests con-

cerned. The provision in the Massachusetts

law, which has been cited, has merit that should

recommend its inclusion in any uniform law for

the regulation of motor traffic that may be

developed.
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Seattle to Cut Car Fare on Municipal Lines.

Reports from Seattle are to the effect that the

'uncil is determined to cut to five cents the

present 8j-cent fare The $15.000,000 purchase

is now breaking even on the higher fare, but

council is convinced that the system must serve

more people even at the risk of a deficit.

- can be secured only by a reduction in fare.

Among other plans, the weekly pass idea is being

discussed. Another suggestion is a three-cent

fare for schoul children.

*

Pennsylvania's Extra-legalBudget. The < 'iti-

rens' Committee appointed by Gifford Pinchot

to study Pennsylvania state expenditures, Dr.

L. King, chairman, has prepared and dis-

tributed budget estimate sheets to the spending

departments to be used in preparing estimates

for the next biennium. Although Pennsylvania
has no budget law, it is Mr. Pinchot's purpose to

gather and present to the legislature the esti-

mates in budget form. The Citizens' Committee

although an extra-legal body, is receiving the

co-operation of the present governor and ad-

ministrative heads. Thus when Mr. Pinchot

enters office in January he will be well advanced

in the process of building up an intelligent

budget.

*

Baltimore Gains Increased Representation in

Legislature. Two amendments to the state

constitution, giving Baltimore increased repre-

sentation in the legislature, were adopted at the

recent election. One of these amendments
allows Baltimore two additional senators, and

the other twelve additional members of the

house of delegates. Baltimore will now have six

senators in the state senate out of twenty-nine
and thirty-six members of the house of delegates

out of 118.

Every county in the state gave a majority

against both of these proposed amendments and

only the very large majorities given in the city

of Baltimore made it possible for the city to win

increased representation, the majority in the city

being approximately 65,000. The favorable

majority in the state was approximately 26,000.

This is the culmination of an energetic cam-

paign by Baltimore for more equitable repre-

sentation.

Baltimore's Municipal Stadium. That a new

stadium is not the exclusive privilege of uni-

versities is demonstrated by Baltimore's new

municipal stadium with a seating capacity of

43,000.

The expense of building the stadium comes

from the direct tax on trolley car fares. This

tax is 9 per cent on the gross revenue, and with

the seven-cent fare amounts to more than

$1.000,000 annually. It is classed as a park im-

provement and is a memorial to Maj. R. M.

Venable, for many years president of the park

board, and the first to push with vigor the policy

of the city to acquire every year tracts of land

for park extensions.

The stadium project was launched exactly one

year ago when the Johns Hopkins oval proved

too small for the crowds that desired to see the

annual game between a team of the third army

corps and a team representing the marine corps.

Mayor Broening announced to the officers

responsible for choosing a field for the game that

the city would build a stadium and would give

the army and marine corps the privilege of

playing the first game. This game marked the

formal opening of the stadium. The marine

corps won by one point.

Increased License Receipts a Source of New
Revenue. Municipal budgets are troublesome

these days and hard to balance, and every

possible source of additional revenue is eagerly

examined. A recent study by the Toledo City

Journal finds that revision and strict enforcement

of the Toledo license ordinance would bring in

$50,000 more to help fill the income deficit.

19*1 license fees were only $31,743, chiefly from

soft drink vendors and bus owners. The follow-

ing table showing the scale of license fees for

several cities is reprinted from the Journal.
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Montana Favors City-County Consolidation.

The constitutional amendment permitting the

legislature to unite city and county governments
under one municipal government was adopted
at the last election. No form of government so

authorized, however, shall go into effect until

approved by the voters of the territory affected.

The city of Butte and the county of Silver

Bow will be the first to take steps towards such

consolidation. Our charter consultant, Dr. A.

R. Hatton, is now in Butte drafting a charter for

the proposed new municipality.

The amendment as adopted is as follows :

Section 7. The Legislative Assembly may, by
general or special law, provide any plan, kind, manner
or form of municipal government for counties, or coun-

ties and cities and towns, or cities and towns, and when-

ever deemed necessary or advisable, may abolish city or

town government and unite, consolidate or merge cities

and towns and county under one municipal government,
and any limitations in this constitution notwithstand-

ing may designate the name, fix and prescribe the

number, designation, terms, qualifications, method of

appointment, election or removal of the officers thereof,

define their duties and fix penalties for the violation

thereof, and fix and define boundaries of the territory so

governed, and may provide for the discontinuance of

such form of government when deemed advisable; pro-

vided, however, that no form of government permitted
in this section shall be adopted or discontinued until

after it is submitted to the qualified electors in the

territory affected and by them approved.

*

Baltimore at Last to Have Single-Chamber
Council. Under the home rule amendment, a

petition containing over 10,000 signatures was

submitted to the mayor, proposing an amend-

ment to the city charter of Baltimore to substi-

tute a one-branch city council in place of the

present two-branch council. Baltimore has had

a two-branch council since 1797, being one of the

first cities of the United States to adopt it and

sharing this distinction with Philadelphia, as I

believe both cities adopted the bicameral council

about the same time. Baltimore has had, there-

fore, a bicameral Council longer than any other

city in the United States. The vote for the pro-

posed amendment was 68,913 and the vote against

33,564.

The present first branch of council consists of

28 members, one elected from each ward. The

second branch consists of 11 members, the presi-

dent of which is elected at large, the other mem-
bers being elected from councilmanic districts.

Under the amendment recently adopted, the

council to be elected next May will consist of 19
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members, the president of which will be elected

at large. The remaining 18 members will be

elected by districts, 3 members from each of six

districts which are to be established by the

supervisors of elections. The compensation of

the present members of the council is $1,000 per

while the compensation to be paid the

members under the one-branch council will be

$1,500 per year. No change whatever has been

made in the qualifications of the members of the

council and the one-branch council will exercise

all the [><>\\ers heretofore exercised by both

branches of the council, including the power of

confirmation of all heads of departments ap-

pointed by the mayor. The pre.>ident of the

one-branch council will exercise all the powers
-ed by the president of the second

branch, which means that he will be vice-mayor

and president of the board of estimates.

HORACE E. FLACK.

Maryland to Have Fewer Elections, With

Longer Terms for Legislators. Maryland has,

for many years, been having annual elections.

elections have occurred in the odd-num-

bered years, at which time the state and county

officials have been elected. In the even-num-

bered years, the only officials elected have been

members of congress, United States Senator and

presidential electors. In this way, state and

national elections have been entirely separated.

On account of increased election expenses and

!ier reasons, it was felt desirable to reduce

the number of elections, so that there would not

be an election except every two years. In order

t his, it was necessary to make the terms of

all two-year elective officials four years and the

amendment was so drawn that the elections for

state and county officials will be held in years

other than presidential years. At the election

emlier, 1923, the two-year and four-year

elective officials will be elected for a term of

three years only and beginning in November,
the election for state and county officials

will be held every four years. It is true that

under this amendment certain national issues

may be injected into state elections, but it was
felt desirable to have the election for state

officials in those years when there was not a

presidential election. Members of the legisla-

ture will be elected for terms of four years,

though there will still continue to be biennial

sessions of the legislature. The next session of

our legislature will be held in January, 1924, after

which there will be no session until January,

1927, as it was necessary to have a lapse of three

years in order to make the transition from the

present system of having the legislature meet in

even-numbered years to the odd-numbered

years.

There was some criticism on the part of those

who thought that there should continue to be

biennial elections of the members of the legis-

lature, in order to give the people an opportu-

nity to voice their sentiments, as well as from

those who thought that there should be con-

tinued the present plan of an entire separation of

elections for state and national officers. The

principal arguments for the amendment were

that it would greatly reduce the election ex-

penses and that there was no real reason why the

House of Delegates should not be elected for

four years, the same as the members of the

senate. The vote for the amendment was

108,458 to 72,562 against.

HORACE E. FLACK.

Indianapolis Adopts Zoning. Indianapolis

adopted a zoning ordinance November 20 by a

unanimous vote of the council. On November
27 the ordinance was approved by the mayor.
This is the first coning ordinance to be adopted

by any Indiana city under the authority of the

state enabling act adopted in 1921.

The use districts established are: (1) dwelling

house; (2) apartment house; (3) business; (4)

first industrial and (5) second industrial.

The area requirements are designed to spread
out the population, prevent congestion and pro-

mote a detached house development; 7,500

square feet of lot area per family is required in a

limited section; 4,800 square feet per family in

the less developed areas around the borders of

the city; and 2,400 square feet or two families to

the ordinary 40 by 120-foot lot throughout the

rest of the dwelling house areas. In much of the

area in which apartment houses are permitted

1,200 square feet per family is required; in limited

portions of the apartment bouse districts only
600 square feet per family is required; and in

very limited areas suitable for hotels and elevator

apartments, there is no limit as to the number of

families that may be housed on a given area.

Front, rear and side yards are required in all

residence districts.

In the height district allowing maximum
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height, the limit is 180 feet, except that for a

street 100 feet or more in width, the limit is 200

feet. As practically all of the streets in this

district are 90 feet in width, the limit is really

based on two times the street width. Washing-
ton Street, with a width of 120 feet, is the only

street where the 200-foot height will be allowed

at the street line. Greater height will be per-

mitted with a setback in the ratio 1 to 3; but this

setback must be from all lot lines as well as from

street lines. The city plan commission first rec-

ommended a height limit of 150 feet but later

agreed to the 180-foot limit as a compromise with

the down-town property owners who asked for

the retention of the then existing limit of 200

feet.

Work on the zone plan was begun by the city

plan commission in January of last year. A
careful zoning survey was made and many con-

ferences were held before the ordinance was

finally submitted to the council. The zoning

ordinance had the active support of the Chamber

of Commerce, the Real Estate Board, and other

civic organizations. Mr. Robert Whitten is

consultant and Lawrence V. Sheridan is secretary

and engineer of the city plan commission.

Kansas City Tries for Bi-partisan Water Com-
mission. For several years, Kansas City has

felt the need of extensive additions to its water

system. The situation has now become such

that there is danger of a serious shortage.

Something over a year ago an engineering firm

employed by the water department made an

investigation and pointed out the need for im-

mediate large improvements. The nature of

these improvements was shown and the cost was

estimated at $18,000,000, which was later re-

duced to $11,000,000 in view of decreasing prices.

Conferences were called by the mayor and, as a

result, a committee of twenty-five citizens was

appointed to work out ways and means. The

committee, following a popular demand, recom-

mended that the water department be taken out

of the control of the mayor and council and that

an independent bi-partisan commission of four

members, with complete power to operate the

present plant and build the new one, be elected.

In order to be sure that the bi-partisan com-

mission would be composed of capable business

men, the mayor and council were persuaded to

include the names of the proposed commission

in the charter amendment.

The amendment was submitted together with

a proposition authorizing $11,000,000 of bonds.

The amendment carried by a large vote, but the

bonds failed to receive the two-thirds majority

necessary. This was interpreted to mean that

the people were unwilling to vote the bonds

until they were sure that the funds would be

spent by a bi-partisan commission. The bonds

were again submitted at the April election, 1922,

and were approved. The newly elected com-

mission took office in April and immediately
showed that it intended to operate the water

works in a non-partisan manner. A suit was

filed in the supreme court of Missouri in the

name of a citizen, contesting the validity of the

amendment creating the commission. The
decision in the case was delayed for several

months.

In the meantime the charter commission sub-

mitted its new charter with alternative water

propositions, one of which would have permitted

the return to mayor and council control of the

water department. The charter was defeated

largely on this issue, though the alternative con-

tinuing the present commission carried. On
December 6, the supreme court handed down a

decision ousting the water commission chiefly on

the ground that the submission of the amend-

ment providing for a new commission and in-

cluding in that amendment the names of the

first commission was "doubleness." An applica-

tion for a re-hearing will probably be filed, but it

is very likely that the decision will be upheld.

At the present time, the defenders of the com-

mission do not know what will be the next step.

There is some talk of preparing a complete new

non-partisan charter in an attempt to place the

entire city government on a non-partisan basis.

If this is done, the ousting of the water com-

mission may not be an unmixed evil.

WALTER MATSCHEK.

Kansas City's Charter Election Explained.

On November 21, the people of Kansas City

voted down a proposed charter on which a

charter commission had been working for nearly

a year. The charter was not a modern charter

compared with a city manager-proportional

representation charter. It was, however, an

improvement over the present charter. It pro-

vided for a one-house council instead of the two-

house council now in existence. It gave the

mayor much greater responsibility and powers
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than he now has and provided for a more

centralized administrative organization. The

finance and budget sections were good and per-

haps the best part of the proposed charter. It

also made provision for the elimination of the

present tax bill system of paying for public

improvements.
The reasons for the defeat of the charter are

the opposition of the political machines of the

city and the opposition of many friends of better

government who believed that the new charter

was not sufficiently progressive, or who believed

that the adoption of the charter would endanger

the bi-partisan water commission which had

been recently provided for. It is probable that

had the charter commission not decided to sub-

mit in the alternative the management of the

water department the charter would have

carried. The alternatives gave a choice between

the continuance of the new bi-partisan com-

mission independent of the city council and

mayor, and another commission appointed by
the mayor and with reduced powers. The bi-

m commission is very popular and many
of its advocates voted against the entire charter,

rather than to take a chance that the charter

would be adopted with the other alternative.

It is interesting that the bi-partisan water

alternative secured a favorable majority of over

four thousand, while the charter itself lost by
over twelve thousand.

WALTER MAI

The Missouri Constitutional Convention.

The Missouri Constitutional Convention.

which met May 15, 1922. to draw up a new state

ut ion has up to this date (December 4,

e. following important changes
and additions to the present constitution:

Budget Creation of an executive budget.

The Governor is authorized to prepare and sub-

mit the budget to the legislature within fifteen

days after it convenes. Estimates submitted by
the legislative and judicial departments cannot

be changed by the governor in preparing the

budget. The legislature may decrease the

governor's budget but cannot increase it.

Executive Departmentt Provision has been

made for the consolidation of all the state activi-

ties under not more than twelve departments
exclusive of the offices of governor and lieutenant

governor. Four of these divisions are named in

the constitution department of state, depart-

ment of audit and account, department of law,

and department of treasury. The heads of these

four departments are elective. The legislature

is authorized to create not more than eight

other divisions, and provide whether the heads of

these shall be elective or appointive.

Nominating Machinery Political parties have

been authorized to decide for themselves,

through their state executive committees,

whether they will nominate their candidates by
the direct primary or by the convention. Both

systems of nominating candidates are to be

regulated by law.

Suffrage The present constitution permits
aliens to vote upon the mere declaration of in-

tention to become a citizen of the United States.

The new provision requires full naturalization

before being allowed to vote.

Election* In order to prevent fraud in

elections the new constitution authorizes the

opening of the ballot boxes and comparison of

ballots with the poll lists in the investigation

of fraud, and also the ballots may be used be-

fore grand juries and courts in the investigation

and prosecution of criminal cases. This pro-

vision of the constitution applies both to primary
and regular elections. This change was made

necessary on account of court decisions holding

that the opening of ballot boxes and the com-

paring of the ballots with the poll lists destroyed
secret voting since it disclosed how the individ-

ual voted.

Initiative and Referendum The present con-

stitution requires the signatures of 5 per cent of

the legal voters, of each of two-thirds of the

congressional districts of the state to initiate a

law, a constitutional amendment, or to invoke

the referendum on a legislative act. The new

provision raises the number of signatures to 8,

12, and 10 per cent respectively.

Workmen'
'

Compensation The legislature has

been authorized to enact a workmen's compensa-
tion law and provide for state insurance.

Legislature An increase from five to ten dol-

lars per diem for the members of the legislature

has been authorized. In the future legislative

expenses in the house and senate are to be limited

to $400 and $300 per day respectively for regular

sessions and $200 and $100 per day respectively

for special sessions. Regular session of the

legislature is to be reduced from 70 to 60 days,

and the revising session from 120 to 100 days.

Instead of a special election to fill a vacancy
which occurs within twenty days of the conven-
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ing of the legislature or during the session thereof,

the governor is empowered to fill such vacancy

by appointing a person belonging to the political

party with which the person chosen by election

was identified, said appointee to hold office till

the next regular election.

Other subjects which are likely to be con-

sidered by the convention are the reorganization

of the judicial system, the revision of the tax and

educational systems, and an adjustment of the

provisions applying to the large cities, especially

those relating to St. Louis.

W. W. HOLLINGSWORTH.

What Has Happened to Administrative Re-

organization in Washington? Reorganization

of the government departments, it is said, is not

dead. It may be recalled that S. J. 191, which

passed the house December 14, 1920, and the

senate May 10, 1921, and became a law ten days
later in the absence of veto by the president, pro-

vided for a "survey of the administrative services

of the government," for reports and submission

of bills from time to time to congress and for final

report to congress by the second Monday of

December, 1922. It may also be recalled that at

the request of the president, Mr. Walter F.

Brown was made a member and chairman of the

committee to represent the executive branch of

the government. Thereupon the six representa-

tives of congress appeared to lose interest in the

project. At any rate the congressional members
of the committee were apt to find the pressure of

other duties so great that they contrived to find

little time to devote to reorganization. In the

main, therefore, Mr. Brown was left to struggle

with cabinet differences as well as he could. By
the fourth of July, 1921, Mr. Brown was ready to

say what he thought should be done with every

single bureau in the federal government. But

there were differences in opinion between the

heads of departments. Finally after many
months Mr. Brown's report went to the president,

and there it has remained.

The second Monday of December has arrived.

Rumor has it that the president will transmit his

recommendations to congress in the very near

future.

In the meantime there were introduced into

the 67th Congress various measures intended as

short-cuts to glory and reorganization. There

was the education bill, revised from the 66th

Congress, to create a department of education;

there were the bills to create departments of

aeronautics, conservation, federal highways,

health, land and natural resources, mines, public

works and public lands and public welfare.

None of these bills got very far. Among the con-

troversies which have attracted the greatest

public notice are those relating to the forest

service, markets, consular agents, the consolida-

tion of the war and navy departments and the

creation of a department of public welfare which

would eliminate the proposed separate depart-

ments of education and ofhealth and which would

involve the transfer of certain services from the

present department of labor to the new de-

partment.

While all of this reorganization discussion has

been going on, the secretary of commerce, with

characteristic acumen, began the reorganization

of the department he had inherited. According
to his annual report, just issued, this reorganiza-

tion has effected a saving of over $3,000,000, or

13.5 per cent of the available appropriations.
" The bureau of foreign and domestic commerce,

census, fisheries and navigation have been com-

pletely reorganized as to personnel, administra-

tion, policy and method so as to bring them not

only greater efficiency and economy but into line

w7ith full co-operative spirit with commerce and

industry in actual tangible service." Upon the

basis of benefits already secured, the secretary

recommends that the various administrations of

industry, trade, and naiigation, which are now
scattered in seven different departments and

independent agencies, be concentrated in some

department, with "direct savings of upw
rard of

$1,000,000 per annum," and "many times this

amount given to the public in increased values

and service."

The secretary of agriculture has also entered

upon a program of reorganization from within.

With the consent of congress he has consolidated

the bureau of markets and the bureau of crop
estimates and later the bureau of farm manage-
ment to form a new bureau of agricultural eco-

nomics. The administration of the states re-

lation service which wras formerly divided into

two offices, one for the fifteen southern and one

for the thirty-five northern and western states

has been centralized in a single office. The sec-

retary of agriculture has succeeded in securing

from congress authority for a director of scien-

tific work to co-ordinate all of the research work

of the various bureaus, and for a director of regu-

latory work, such as administration of the pure
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food and drugs act, meat inspection, packer and

stock-yard supervision and eradication of certain

pests. The secretary of agriculture now asks

congress for authority to place all appropriate

services under a co-ordinator for extension

service. Since the two co-ordinators already

authorized have effected substantial savings in

appropriations, congress seems likely to accede

to the secretary's request. Under the proposed

plans for the reorganization of the department of

agriculture the office of home economics would

be elevated from a division to a bureau.

In short, at least two secretaries in the presi-

dent's cabinet (whether stimulated by the Re-

organization Committee or not) have made good

progress in reorganizing their departments > i fa r

as they can do so without actual transfer of

bureaus from one department to another.

From all of which it will be seen that reorgan-

ization is already well under way. Let us hope
that whatever transfers can be authorized by

congress without jeopardizing the best interests

of the people will be speedily authorized; but let

us not fall into the error of believing that re-

organization is something that can be accom-

pli>hed this year or next, once and for all, and

then forgotten for a century. Reorganization

ought to be in progress whenever improvements
can be made.

1 1 \ULEAN JAMES.

II. CITY MANAGER NOTES

Annual Convention of City Managers' As-

sociation. The city managers of the country

held thrir ninth and most successful convention

in Kansas City, Xovcml>er 14, 15 and 16. From
;it nil

|
lint the good tidings of the progress

of the movement went out by every modern

:m. including the radio.

*
New Secretary for City Managers' Association.

Beginning with January 1 the headquarters

of tli. :agen' Association will be at the

<>f Kansas, Lawrence, Kansas. Mr.

Jolm (!. Stutz on this date assumed the office of

secretary, vice Paul B. Wilcox, re-

signed. The City Managers' Yearbook and

i'y Managers' Bulletin will hereafter be

published from the new address.

*
In Less than Two Years Managers Ballew.

of Sturgis, Michigan, and Sprague, of Pipestone,

Minnesota, have reduced the city tax rate fifty

per cent.

*
While Most Ohio Cities are piling up ex-

penses. Managers Bingham, of Lima, and Cotton,

of Ashtabula, are adhering strictly to a
"
pay-as-

you-go" program. East Cleveland has been

able to establish a surplus. In Ashtabula, a

"P. R." city, the local car system has been

purchased by the city and the tax rate has been

reduced.

Wellesley. Massachusetts, Whit tier, San Mateo,

Berkeley anl Von ice, California, Redford and

Port Huron, Michigan. Salt Lake City and

Chapel Hill, North Carolina, are expecting

legislative enactments.

The Following Cities are evidencing interest

in the manager plan: Baker City, Oregon, St.

Joseph, Missouri, Sheboygan and Racine, Wis-

consin, Hutchinson, lola, Buffalo and Phillips-

burg, Kansas, Des Moines and Marion, Iowa,

Dinuba and Culver City, California, Parkers-

burg and Hiking, West Virginia, Bridgeport and

Milford, Connecticut. (Jroton and Amesbury,

Massachusetts, Hightstown, New Jersey, May-
wood, Illinois.

The Manager of Onaway, Michigan, the city

which is practically owned by the American

Wood Rim Company, has been asked to resign

after a four-months' regime. Lack of finances

were given as the reason. Numerous peculiar

circumstances enter into the situation, among
which is the fact that though Onaway citizens

adopted a manager charter more than two years

ago, they have had a manager but four months

during that time. They advertised in a leading

municipal magazine for a manager. His work

appears to have been very satisfactory to the

people not to the interests.

The Following Cities are preparing to hold

elections on the manager form of government:

Nashville Changes Managers. The instabil-

ity of the hybrid quasi-mayor-manager charter
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operation in Nashville, Tennessee, has been re-

cently illustrated by the replacement of F. Z.

Wilson by Percy Sharpe for strictly local polit-

ical reasons.

*

The Mortality Rate of city managers is being

affected by the rapid changes in Columbus,

Georgia. Walter A. Richards was appointed,

November 4, the third city manager, in ten

months. Manager Crawford resigned to do

construction work. H. G. Hinkle was the first

manager.

*

Long Beach Manager Recall. Following a

very warm campaign, Charles E. Hewes, manager
of Long Beach, California, was recalled on

November 29 by a majority of about 900 in a

total vote of more than 10,000. Long Beach

was the third city which Mr. Hewes has served

as city manager and his friends supported him

ardently as thoroughly competent.
Personalities were freely indulged in during

the campaign. The manager was accused,

among other things, of forcing the installation

of water meters after a seven-to-one referendum

against their use, when as a matter of fact only

a few test meters were installed in order to

establish proper flat rates, and no individual

charges were made for these meters.

Another accusation, circulated the night before

election, was that a water tap was costing the

citizens $20 each whereas under aldermanic

government the same tap cost only $5. The fact

is that the cost of the tap was $5 as of old, but

the city now puts in the service line to the curb

for which it charges the property owner about

one half of what the plumber formerly charged.

As in the case of the charter recalls noted in

the next item, the victor's opposition was better

organized than the defense, which seemed to rely

on the result of the earlier victory.

Additions and Subtractions in City Manager
Government. During the month of November

eight cities adopted the city manager plan. Two
others, Dayton, Ohio, and Alhambra, California,

demonstrated at the polls, in an election upon
the question of the abolition of the plan, that

the majority were satisfied with it.

On the other hand, two cities, Waltham,
Massachusetts (population 30,891), and Lawton,

Oklahoma (population 8,920), abandoned their

charters which provided for manager govern-

ment. This raises the total of charter manager
cities which have abandoned the plan to three,

Hot Springs, Arkansas, having been the first.

Both Waltham and Lawton revert to the mayor-
council plan.

Waltham adopted its charter in 1918. Both

political organizations were active in securing its

repeal. As is often the case, the tax rate figured

largely in the newspapers which played fast and

loose with statistics.

General unrest seems to have been the con-

tributing factor in Lawton, as the following

excerpt from a responsible source indicates:

In the last eighteen months Lawton has weathered

several "setbacks," in the fact that a year ago last

November one of our banks failed, and in December
the largest bank in the city closed, and neither of them
was opened until in the spring. Since then one of them
has closed again. We have had continual trouble up
until about a year ago with the electric people, and aa

thesame company owned the gas, as well as a newspaper,
an ice plant and a laundry, all in Lawton, we had fre-

quent difficulties with them and finally had to have a

receiver appointed for the gas company in order to

protect ourselves from their rapacity. Their news-

paper was hammering the chamber of commerce, the

city, and every individual of influence, that they could

not control. Therefore, in addition to the general

election this fall, and the people having an idea that

they wanted to hit someone or something and hit hard,

as was evidenced in the election throughout the entire

country, they seemed to take a great delight in hitting

the city government.
The opponents to the manager form of government

were much better organized than we anticipated, and

were working night and day; while those favoring the

manager form of government were probably dilatory in

starting the campaign, and then did not push the matter

in as forcible a manner as they should have. Most of

us really did not think it possible for the opposition to

overcome the present form of government.
PAUL B. WILCOX.

HI. MISCELLANEOUS

Civic Film Service. A corporation with

this name to do what its name implies has been

organized with offices at 443 Fourth Avenue.

The corporation is an outgrowth of the American

City Bureau Film Service. Wayne D. Hey-
decker is secretary and sales manager.
The first film, on zoning, has been circulated

since September. Others on the following
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subjects are in course of production: zoning,

recreation, housing, health, city planning,

education, transportation, highways, city char-

ters the city manager plan, and social welfare.

The rental costs have been fixed at a very mod-

erate level.

The Journal of Social Forces. A new maga-
zine with this name has begun publication under

Diversity <.f North Carolina Press. Prof.

Howard W. Odum is managing editor. In line

with other extension activities of the University

the primary objective of the magazine is said to

be "to build well for North Carolina and to be-

come a southern medium of study and expres-

sion."

It is a bi-monthly and the subscription price

is $2.50 per year.

National Institute of Public Administration

Elects Officers. A meeting of the board of

on and trustee* of the National Institute

Administration and Bureau of Mu-
nicipal Research was held on December 7.

Robert S. Brokings. R. Fulton Cutting,

Raymond 11. Fosdick. Mrs. E. H. Harriman.
Vernon Kellogg. Frank O. Lowden. Charles E.

Merriam and E. R. A. Seligman wen present
>n D. Baker. A. R. Hatton. Herbert

Hilda, and Delos F. Wilcox

are also trustees.

The following officers were elected: R, Fulton

ig, chairman; Raymond B. Fosdick. vice-

chairman; Richard S. Child*, treasurer; Luther

Gulick, secretary and director.

*
Municipal Golf Links. Of thirty-four park

reports examined, seventeen mention municipal
.uiks Chicago. Cincinnati. Dayton, De-

ri 1. Kansas City. Lincoln. Louisville,

w Orleans, Peoria, Rochester.
rd (Illinois), San Diego. St. Paul, Wash-

ington. I). C, and Worcester (Massachusetts),

iny of these cities the links are self-sup-

porting, in some they are an actual source of

revenue and in all, apparently, they are much
valued by the citizens, judging from the steadily

increasing patronage reported. In several of

ties exceedingly well-designed golf houses

have been erected. It is no longer necessary to

belong to a country club in order to indulge in

golf. It is not even necessary to own clubs,

employ a caddy or wear a special costume.

Anyone who possesses ordinary health and the

small change to pay the fee charged may play

golf in the public parks which belong to the

people.

HARLKAN

America to Have Garden Village. What

promises to be one of the most interesting hous-

ing developments in the United States, according

to Houring Betterment, is the new garden village

of Mariemont, on the slopes of the Little Miami

river, not many miles from Cincinnati, a model

town intended to house from 5.000 to 10,000

people and to cost many millions of dollars.

The land, all of which has now been purchased
1

,

embraces a tract of about S65 acres, and the

general plan provides for a town with a village

green and public buildings, stores and nmuM
menta, school sites, playgrounds and parks and

complete andattractive housing accommodations,

for wage-earners of different economic grade*.

The normal lot wses for the detached houses that

are to be built range from 50 to 80 feet in frontage
with a depth of 120 feet. The houses will U-

led with all modern conveniences, including

electricity and steam heat from a central plant,

and adequate provision will be made for the

proper maintenance of the property as a com-

pletedtown. Even the lota of the smallest group
oasts are to meet the standards of such English

garden cities as Letchworth, Hampstead and
Port Sunlight, the density of all the houses of

Mariemont being between six and seven families

to the acre.

hing quite like it has been undertaken

heretofore in the United States. The nearest

approach to it has been the development of some
of the communities where war-housing schemes

were carried out, but those were necessarily

fragmentary and of a temporary nature.

This model village is made possible through
the munificence of Mrs. Mary M. Emery, who
may perhaps best be described as the Mrs.

Russell Sage of Cincinnati, and who now com-

pletes her many deeds of public benefaction by
this well-thought-out, practical and beneficent

plan.

Mr. John Nolen has been selected as adviser

and is associated with Mr. Charles J. Livingood,

manager of the Emery estate, in the development
of the plan.

*

Civic Secretaries Hold Annual Convention,

The Civic Secretaries held their thirteenth
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annual meeting in Philadelphia simultaneously

with the meeting of the League. Representa-

tives from one, two or three organizations in

fourteen cities were present.

The sessions were intensely practical. A
program had been sent out in advance and mem-
bers came prepared to discuss concrete subjects in

a business-like manner. The following are

specimen topics:

Membership and finances Do you raise

money by campaigns? Do you issue information

on candidates do you engage in political cam-

paigns and how? How do you co-operate with

the daily press, with city ball? Committee

organization and management; entertainments;

should a restaurant be made self-supporting if

so, how?

To the civic secretary these are highly impor-

tant matters. The profession is still young.

The fund of knowledge and experience is in-

creasing by leaps and bounds. No officer of a

citizens' organization can afford to miss the

convention next year. It is the place to learn.

The round-table conferences are worth more

than all the books that have been written on

organization management.
The following slate presented by the nominat-

ing committee was elected for the following year.

The report of the committee, prepared in model

voters' directory style by Walter F. Arndt of

New York, chairman of the committee, is worth

reproducing in whole :

For President (Vote for one)

Dykstra, C. A. Age, sufficient. Present

job secretary of the City Club of Los

Angeles; formerly engaged in uplifting

Cleveland, Chicago and other cities. As he

is not present and is therefore unable to

decline, his election is emphatically urged.

For Secretary (Vote for one)

Tracy, R. E. Age, inconsequential; able,

effective and omnipresent secretary of the

City Club of Philadelphia; has fully dem-

onstrated his fitness for promotion by his

successful and genial capacity as host;

voters are urged to support him.

For Treasurer (Vote for one)

Dermitt, H. Marie. Age, over twenty-one;

present secretary Civic Club of Allegheny

County; has proved herself by experience,

training and equipment to be absolutely

indispensable in her present position; de-

serves credit for her successful handling

of the funds of the N. A. C. S. Her re-

election is urged on the basis of her splendid

record of public service.

On motion from the floor the office of vice-

president was created and Mr. Arndt elected to

it.

*

Membership List of National Association of

Civic Secretaries. We have many requests for

a list of voters' leagues and civic associations.

We believe that many of our readers will welcome

the publication of this list. Clip it and place

it in your files for future reference. When you

want information respecting a particular city

the civic secretaries are the people to write.

The following has been corrected to December

1, 1922. Thanks are due Miss H. Marie Dermitt

for keeping it corrected to date:

REPRESENTATIVECITY AND ORGANIZATION

Baltimore, Md.

Women's Civic League Mrs. Allison H. Shaw, 108 W. Mulberry St.

City Club George A. Mahone, Munsey Bldg.

Boston, Mass.

Honorary President N. A. C. S Addison L. Winship, National Shawmut Bank

City Club Lloyd B. Hayes, 6 Ashburton Place

Women's City Club Mildred Fiske, 40 Beacon St.

Good Government League George H. McCaffery, 11 Pemberton Square

Chicago, 111.

City Club Mayo Fesler, 315 Plymouth Court

Bureau of Public Efficiency Harris S. Keeler, 315 Plymouth Court

Women's City Club Helen Montegriffo, Asst. Ward Secretary

Mrs. Maud R. Turlay, Asst. Civic Director, 16 North

Wabash Ave.
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CITY AND ORGANIZATION REPBESENTATTVH

Cincinnati, Ohio

City Club Burnham Finney, 501 Union Central BIdg.

Woman's City Club Mrs. Ben Lowenstein, Race and Garfield sts.

Cleveland, Ohio

City Club Francis T. Hayes, Hollenden Hotel

Civic League 516 Hippodrome Bldg.

Women's City Club Grace Treat, Civic Secretary

Women's ( 'it y Club Mrs. Annie F. Miller, Club Secretary

Columbus, Ohio

Chief Examiner. State Dept J. H. Kaufman, Dept. Aud. of State

Detroit, Midi.

Citizens' League W. P. Lovett, 1002 Dime Bank Bldg.

Erie, Pa.

Republican Citizens' League Margaret P. Hamilton, 83 Penn Bldg.

Grand Rapids, Mich.

Citizens' League Russell F. Griffen, 249 Houseman Bldg.

Harrisburg, Pa.

Municipal League J. Horace McFarland

-:is City, Mo.

C'ity Club George H. Forsee. 1021 Grand Ave.

Women's City Club Mrs. W. J. Doughty, 1111 Grand Ave.

\ngeles, Calif.

C. A. Dykstra, Chas. C. Chapman Bldg.

Louisville, Ky.
m's City Club Louise C. Morel, 500 West Walnut St.

Milwaukee, Wis.

ib Leo Tiefenthaler, 211 Grand Ave.

Club Jessica B. Anderson

-s' League George C. Nuesse, 373 Broadway
ra Falls, N. Y.

iiber of Commerce James E. Gheen

rk, N V

ican ( 'it y H. S. Butteheira, Tribune Bldg.

U. V. Ingersoll, 55 West 44th St.

Citizens' Union Walter F. Arndt, 41 Park Row
Civic Film Service, Inc W. D. Hydecker, 443 4th Ave.

Institute for Public Service William H. Allen, 1125 Amsterdam Ave.

National Civil Service Reform League H. W. Marsh, 8 West 40th St.

National Municipal League H. W. Dodds
National Municipal League A. R. Hatton, 261 Broadway
Short Ballot Organization Richard S. Childs, 8 West 9th St.

Philadelphia, Pa.

City Club Robert E. Tracy, 313 South Broad St.

Civic Club Claire MacAfee, 1300 Spruce St.

Voters' League Florence B. Fulton, 105 South 12th St.

Pittsburgh, Pa.

Civic Club of Allegheny Co H. Marie Dermitt, 608 Keenan Bldg.

Voters' League Tensard De Wolf, Morals Court

Allied Boards of Trade J. Ralph Park, 6101 Penn Ave.

Portland, Oregon

City Club Robert W. Osborne, 1010 N. W. Bank Bldg.
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CITY AND ORGANIZATION REPRESENTATIVE

Philadelphia. Pa.

Proportional Representation League Walter J. Millard, 1417 Locust St.

San Francisco, Calif.

Civic League of Improvement Clubs and

Associations George W. Gerhard, 807 Mills Bldg.

St. Louis, Mo.

City Club Gustavus Tuckerman, 911 Locust St.

Toledo, Ohio

City Club Wendell F. Johnson, 572 Ontario St.

Commission on Publicity and Efficiency .... C. A. Grosser, 412 Valentine Bldg.

Tulsa, Okla.

City Club Remington Rodgers

Washington, D. C.

American Civic Association Harlean James, 918 Union Trust Bldg.

City Club F. R. Barkley, 1320 G St.

National Popular Government League Judson King, Munsey Bldg.

National Voters' League Lynn Haines, Woodward Bldg.

U. S. Chamber of Commerce, Civic De-

velopment Dept. Dorsey W. Hyde, Jr.

R. HUSSELMAN
Consulting Engineer

Design and Construction of Power Stations and
Lighting Systems

Reports, Estimates and Specifications

Appraisals and Rate Investigations
Electric, Gas and Street Railway

CUYAHOGA BLDG. CLEVELAND, OHIO

GOVERNMENTAL SURVEYSS?!
tion Method! A dministratlon Salary Standardization
Budget Making Taxation Rerenues Expenditures

Civil Service Accounting Public Work

J. L. JACOBS & COMPANY
Municipal Consultant* and Engineer!

Monadnock Building, Chicago
(Over 11 yr*.' experience in City, County and State Studies)

Proportional Representation

Best Basis for the City

Manager Plan

Send 25c for Lft. No. 10 (How P. R.

Works in Sacramento) and new Lft. No. 5

(Explanation of Hare System of P. R.)

Still better, join the League. Dues, $2,

pay for quarterly Review and all other

literature for year.

Proportional Representation League
1417 Locust Street Philadelphia

LOOSE-LEAF DIGEST OF CITY MANAGER CHARTERS

By ROBERT T. CRANE

'"T^HIS digest of one hundred and sixty-seven city manager charters now in operation in

- American cities is for use by those who are planning to rewrite old city charters

or to draft new ones. Price $5.00

(A pamphlet copy of the Model City Charter is included)

NATIONAL MUNICIPAL LEAGUE, 261 Broadway, New York City



NATIONAL
MUNICIPAL REVIEW

VOL. XII, Xo. 2 FEBRUARY, 1923 TOTAL No. 80

WAS THE NEBRASKA ADMINISTRATIVE
CODE REPUDIATED AT LAST ELECTION?

BY RALPH S. BOOTS

L'nicerritg of Nebraska

!>raska elected a Republican legislature pledged to support the code;

and a Democratic governor who had promised to destroy it, in spite

of the fact that increased efficiency secured by the code enabled Gov-

ernor McKehie to summon the legislature in January, 1982, to reduce

appropriations in order that the savings might at once be reflected in

lower taxes. Is the code an issue or a football? : : : : : :

To a friend who wired this inquiry

from New York: "Did the industrial

court play any part in the recent elec-

tion results?" William Allen White

is reported to have replied: "Indus-

trial court played important part in

ion. \Yas vigorously supported in

Republican platform and violently de-

nounced in Democratic platform and

issue hotly contested in election. Peo-

ple voted for Democratic governor

pledged to repeal law and elected Re-

publican legislature pledged to sustain

law. Tune in and when you pick up
vox populi vox dei wire me collect."

It was thus with the "code" in

Nebraska.

TheRepublican platform pronounced
for the principle of the code "subject
to such amendments as four years of

experience have demonstrated will

make for further efficiency and econ-

omy," and the candidate stood squarely

on the platform. The Democratic

platform read: "Specifically we pledge
ourselves to the abolishment of the

existing duplicate state government by
the repeal of the administrative code

law, to the discharge of the great army
of useless employees now on the pay
roll, and to a regrouping of the various

departments in the hands of the elected

state officials, thus restoring constitu-

tional government that is responsible
to the people and responsive to their

will." Mr. Bryan is quoted in the

October Commoner as follows:

The code law . . . is a law by which the

power vested in the regular state officers elected

by you is taken from them and centralized in the

governor, giving him more power than a crowned

head abroad. He in turn delegates this power
out . . . with the result that you find a

great army of political employees standing be-

tween you and your government. The theory
of the code system is that you cannot elect men
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competent enough to handle the government
affairs so you go out and hire experts at $5,000 a

year to handle the affairs for them.

An investigating committee of the

Farmers' Union credited the code with

enabling the agencies to function in a

business-like manner and strongly ap-

proved the executive budget, but said

of reorganization: "It has removed
from the people the right to elect their

department heads; it has put a power-

fully organized system before every

legislature which can assume official

dictation and make it hard for the

people to be heard."

THE GOVERNOR A DEMOCRAT; OTHER
ELECTED OFFICERS REPUBLICAN

Mr. Bryan was overwhelmingly
elected. Of the seven other state

executive officers the Democrats elected

only the secretary of state. The legis-

lature is safely Republican. What is

the interpretation thereof?

The Lincoln Star says: "A mandate
to repeal the code" one fact made ir-

revocably plain. The Omaha World-

Herald hopes Bryan will not mitigate
his efforts for a repeal of the code law,

since his election made unmistakable

the public attitude. The Nebraska

State Journal (Lincoln, opposing Bryan)
treats the situation in a rather humor-
ous vein, concluding that the people
wished Mr. Bryan for governor but

gave him a Republican legislature so he
couldn't run away. The Omaha Bee
thinks that the "romance that clings
to the Bryan name was too much" for

the campaign of education which the

Republicans planned.
The state constitution expressly

permits the legislature to place the

constitutional elective officers as heads
over such departments of government
as it may by law create. The heads of

executive departments established by
law are to be appointed by the governor
with the consent of a majority of the

elected house and senate members in

joint session. The electors have ap-

parently played a sly joke on Mr.

Bryan.

WHAT DOES THE NEW GOVERNOR
INTEND TO DO?

Toward the end of December, Mr.

Bryan announced that he did not
believe it businesslike or fair to the

public or the legislature to remove

arbitrarily the heads of the code de-

partments and employees, at any rate,

"without the legislature having an

opportunity to act on legislative plans."
He promised to lay before the legis-

lature recommendations in accordance
with the people's decision. Three of

the six code secretaries seem to have

agreed to stay in office for thirty days
with the understanding that either

secretary or the governor shall give
fifteen days notice of a change of mind.
The messages of the retiring and the

incoming governor sounded very much
like a set debate one speech on each
side and no rebuttal. Mr. McKelvie

explained and defended the code in a

masterly, almost schoolmasterly, man-
ner, and asserted that, since responsi-

bility for any change would rest pri-

marily with the legislature, a majority
of which is pledged to retain the code

principle, it is fairer to say that, in

consideration of the vote at the last

election, the people desire the code
retained.

Mr. Bryan, touching the same point,
could draw only a diametrically oppo-
site conclusion. "The code system
centralizes in the chief executive all

responsibility for not only executing
the administrative policies of the state

but of determining all administrative

policies. ... It is impossible for the

chief executive to be constantly avail-

able or prepared to confer and decide

important policies coming up from the

various code department secretaries,
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who are employees with no direct

responsibility to the taxpayers." He
then proceeds to recommend an execu-

tive council of ex-officio members "to

determine the state's administrative

policy."
The State Journal concludes that

"the code question bids fair to be

mainly one of whether or not the

legislature cares to enact some camou-

whereby to save the governor's
fa<-e." Nothing is settled yet. The

tion of patronage may yet con-

stitute a considerable factor in the

determination of the outcome.

HK.H TAXKS CHARGED TO CODE

The "code" in Nebraska runs

through over three hundred pages,

providing not only the administrative

ani/.ation but containing also the

regulations which the officers are to en-

force. Hence a repeal of the "code"
would repeal these regulations. As iu

many other states, the appropriations
in 1921 were almost double those of

1917-19, the last Democratic adminis-

tration. The Democrats in a campaign
characterized by glaring inaccuracies,

if not misrepresentations, made the

chief iue taxation, and laid the blame
for increased expenditures on the

"code," with good post hoc logic.

Probably many persons in a state

largely rural chafe under recently

adopted regulatory measures. The

"army of inspectors" is denounced,
and the governor's "machine." It

does seem that numerous appointees

mixed in the campaign. Furthermore
a petition for a referendum on the

"code" in 1919 was rejected by the

secretary of state because a copy of

the law was not attached to each peti-

tion sheet. The district court sus-

tained this action and the supreme
court, admitting the unreasonableness

of the secretary's position, declined

jurisdiction because the appeal was
not taken within the time limit fixed

by the referendum law. All this did

not popularize the "code."

THE "CODE" HAS BECOME A STEREO-

TYPE

It seems safe to say that the people
are opposed to something they call the

"code." This is probably mostly be-

cause they are all opposed to high taxes,

partly because some of them are op-

posed, and others think they are, to

new governmental activities, and partly
because they nearly all believe ar-

dently in popular capacity to elect all

officers, and partly because many
really disapprove concentration of

power and political influence (the
merit system would help greatly if the

people had not so largely lost confidence

in the possibility of fair operation). It

cannot be said, however, that the elec-

tion was an expression of popular

judgment on the principle of what we
call responsible state government. As
one Democratic member of the legis-

lature is reported to have said,

"We've got to get a new name for the

code."



BY A. E. DEMARAY
Editor, National Park Service

A new service for visitors to the national parks, increasing the

pleasures of the tourist by revealing new mysteries and stimulating
old enthusiasms. :: : :

THE astonishing popularity of the

free nature guide service, now avail-

able during the travel season in several

of the larger national parks, and being
extended by the National Park Service

into other parks as rapidly as funds

permit, is testimony of its value in

helping visitors better to understand

and more thoroughly enjoy the things

they see. This service, the outgrowth
of studies made in Norway and Switz-

erland by the World Recreation Survey,
was first undertaken in the United

States in 1919 at Lake Tahoe by the

California state fish and game commis-

sion. So attractive did it prove that

business men deserted fishing trips for

hikes with the nature guides. Stephen
T. Mather, director of the National

Park Service, happened to be at Lake
Tahoe at the time, and, the work of the

nature guides coming under his ob-

servation, he decided that such service

ought to be available to visitors to the

Hational parks. There were no govern-
ment funds which could be used, but

this did not deter the park director.

Approaching the fish and game com-

missioners, he told them he wanted

their nature guides in Yosemite Na-
tional Park the next summer.

"You agree to stand half the expense
and I will personally take care of the

other half," said Director Mather.

1 Contributed at the request of the American

Civic Association.

Whether other argument was neces-

sary or not is unimportant, for in 1920
free nature guide service was inaugu-
rated in Yosemite under the joint

auspices of the fish and game commis-
sion and the National Park Service.

That year 27,047 visitors came in con-

tact with the service and it became an
assured success. Next year 33,759

persons, or one out of every three

visitors in the park, came in personal
touch with the nature guide service.

These Yosemite visitors, on arriving at

other parks, sought first the office of

the nature guide and, on finding there

were no nature guides employed,
wanted to know why not. So in order
to meet an insistent demand, nature

guide service has been installed in

other parks; first in Yellowstone in

1921, and during the past year in

Glacier, Mount Rainier and Sequoia
Parks. In 1922 nature guide work was
carried on in five national parks and
will be continued in these parks next

year.

WHAT IS A NATURE GUIDE

What is nature guiding and a nature

guide, perhaps you are saying. A
nature guide is a hike leader, school

teacher, lecturer, scientist, and game
leader all in one; in fact, he is a walk-

ing encyclopedia of out-doors informa-

tion. His job is to tell you the names
of the animals, birds, trees, flowers, and
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to discover with you nature's secrets

that lie hidden to the multitudes, but

in plain view of one who has eyes to

see.

An account of the work undertaken

last year in the various parks will

afford a better understanding of the

nature guide service. In Yosemite

Valley, daily field trips for old and

young were made under the guidance
of experienced nature guides, giving
those taking the trips an opportunity
to see and study the living and growing

things of the park. Lectures and

camp-fire talks on the flora and fauna

were given nightly at the hotels and

camps, even extending to the outlying

lodges above the valley's rim. A
flower show, where specimens of the

park flowers in season were kept on

display, enabled those interested to

study them at close range. Regular
office hours were kept in which those

interested might come and ask ques-
tions concerning the botany, zoology,

topography, and geology of the park.

LARGE NUMBERS PROFIT

The lecture attendance last
;>

39,525 persons, while 3,039 per-

sons made the field trips. Also 33,071

persons visited the park museum to

study the exhibits exemplifying the

natural history, zoology, ethnology,

botany and history of the region. In

Yellowstone Park a nature guide de-

livered a total of 232 lectures on the

park, its geology, flora, fauna, history,

etc., to 60,000 visitors. Lectures were

given at Mammoth Camp, Mammoth
Hotel, and in the auto camp ground at

Mammoth before the evening bonfire.

Twenty-seven thousand one hundred

and three people were guided over the

formations at Upper Geyser Basin and

10,396 people were guided over the

hot-spring terraces at Mammoth. The
information office and museum at park

headquarters at Mammoth were visited

by thousands of persons.
The nature guide service in Glacier

Park was conducted under the aus-

pices of the University of Montana.
Information desks were established at

the principal tourist centers at which
the nature guides were available to

answer questions on the geology, flora

and fauna, and scenic features. Many
walks were taken, during which natural

objects of interest were pointed out

and explained to visitors.

In Mount Rainier National Park a

nature guide at Paradise Valley an-

swered questions on the flora, fauna,
and geology of the locality, and took

interested visitors on short field trips

to study these features. Each evening
he gave a short talk illustrated with

colored slides outlining the chief nat-

ural features of the mountain. At

Longmire Springs in the auto camp
grounds a novel sylvan theater was
constructed by arranging the glacial

boulders at hand. Here camp-fire
talks were given of evenings on the

flora, fauna, geology, and history of the

park.
Mention should also be made of the

exceptional service rendered by Dr.

J. Walter Fewkes, chief of the Bureau
of American Ethnology, Smithsonian

Institution, who, for several years, has

conducted archaeological excavations

in Mesa Verde National Park. Each

evening at the camp-fire circle in

Spruce Tree Camp he reconstructed for

the visitors in intensely interesting

talks the life of the early dwellers on

the mesa, whose remarkable cliff

dwelling ruins are the only records of

these people vanished centuries ago.

THE BIG TREES AND THE LITTLE PIKA

Amid the giant sequoias in Sequoia
National Park a nature guide told of

the centuries that these big trees have
looked down to earth, for many were
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sturdy youths when Christ was born in

Bethlehem. Another resident of Se-

quoia which has come down through
the ages as a survival of the fittest to

live in a region difficult for other ani-

mals to utilize, is the Mount Whitney
pika, or cony, which lives in rock slides.

Making these shy little animals known
to the visitor was one of the many
pleasant duties of the nature guide for

perhaps no other animal is of greater
interest to the lover of nature. Home-

loving creatures, always living in

groups, their industry excells that of

most animals. With the head of a rat,

the body and fur of a rabbit, and no
visible tail, the pika presents a curious

appearance. They have a protective

coloring that blends with the rocks of

their surroundings and, owing to their

extreme shyness, they usually escape

the attention of the ordinary park
visitor; but he who is fortunate to

walk with the nature guide may dis-

cover their haunts and so watch these

creatures freely existing in their rocky
abodes safe at least from man, for

hunting is not permitted in the national

parks.
Besides being the vacation grounds

of the nation, rich in majestic scenery
and opportunities for healthy recrea-

tion, our national parks are veritable

storehouses of education. As Director

Mather once said, they are the "school

rooms of Americanism where people
are studying, enjoying, and learning to

love more deeply this land in which

they live." The nature guides are the

willing teachers in these out-door

classrooms ready to assist you better

to enjoy your vacation.

THE UNITED STATES COMPTROLLER
GENERAL AND HIS OPPORTUNITIES

BY WM. H. ALLEN

Director, Institute for Public Service

Dr. Allen s incisive paper directs attention to a recently created official

possessing unique possibilities in danger of being pigeon-holed.

Did you know that there is a comptroller general with a fifteen-year

term?

AFTER listening to Director Lord's

most interesting illustration of con-

structive work being done by the bu-

reau of the budget, and after reading
his statement entitled "The National

Budgetary System," I feel more strong-

ly than ever before the importance of

the comptroller general's opportunity.

A NEGLECTED OFFICE

The fact that this office and its rela-

tion to the whole budget program was

not mentioned by Budget Director

Lord;
1 was only once even incidentally

mentioned in the monthly issues by
the National Budget Committee from

April to November, 1922; and has been

barely discovered as yet by most com-

mentators upon the budget merely ac-

centuates the comptroller general's

opportunities.
The fact that the nation's business

men, speaking through the organ of the

1 In his oral address before the National Munic-

ipal League. Mention is made in the formal

copy of the address printed in this issue.



19*3] THE UNITED STATES COMPTROLLER GENERAL 59

Chamber of Commerce of the I S. A .

should talk about the budget director

as a "field marshall of figures," again

without discovering the comptroller

general's relation to the budget, adds to

the conviction that we cannot safely

go on much farther without discover-

ing, uncovering and spot-lighting the

opportunities of the comptroller gen-
eral.

Another aspect of the budget direc-

-tatement emphasizes the terrific

cost that is hound to result from our

failure to see now, after the budget
law, what congressional leaders saw

In-fore that law was passed, namely,
that congress and the public need what

only someone outside the presidential

family will ever give an independent
(heck on executive expenditure and
executive publicity. Only as a shrink-

ing violet does there appear in the

t director's statement or in the

numerous statements by the National

Budget Committee and other more or

less official utterances respecting the

_et, the conception of the budget
as a work program. On the contrary.
the Imdirct i> defined by General Lord,

speaking here as the nation's budget
architect, as "a detailed statement of

ted receipts and proposed expend-
iture." That definition of a federal

budget or a ^tate budget or a city budg-
et or a family budget misses the spirit

and essence of the budget movement,

namely that a budget should be
first of all a picture, not of expected

receipts and proposed expenditure,
but of expected benefits and proposed
service.

Unless service is taken as a starting

point and final testing point of budget
making, we shall find here as Herbert

Casson, an American economist, wrote
from London about Britain's carefully
balanced budgets, that "the budget
has about as much effect in checking
extravagance as a ribbon on a frog."

IS THE JOKE ON THE TROMBONE PLAYER?

The very humorous illustration*

which Director Lord used of confusion

and lack of team work in government,
seems to me to show the need for "ex-

pected service" rather than "expected

receipts
"
as the basis of budget making.

He cited a New England orchestra

whose leader said,
" We shall now play

Number 16," and whose trombone

player forthwith ejaculated, "Why I've

just played Number 16." Director

Lord and the audience saw in this a

joke on the trombone player, but why,

pray, should not our trombones play
Number 16 or Number 166 when the

rest of the band is playing Number 6,

if neither the director nor the audience

knows the difference? With the kind of

et approach and budget devel-

opment which does not include the

independent, unhampered, fearless,

fact based analysis and criticism which

congress says shall be given by the

comptroller general, no method ever yet

devised will help our budget director

or our public know whether the trom-

bone player is at Number 16 or Num-
ber 6.

THK COMPTROLLER GENERAL^ OPPOR-

MTIE8 GREATER THAN ANY
OTHER OFFICER'S

The opportunities of the comptrol-
ler general to serve the United States

where it now most urgently needs help
are greater than those of any other

elected or appointed public officer, not

excluding the president and his cabi-

net. A comptroller general who lives

up to his opportunities can do more to

make the president efficient,, to make
the president's budget director efficient,

to make congress and its committees

and our voters efficient than any other

single officer.

* Introduced as an "aside" in General Lord's

address.
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If public charges are made that the

department of justice wastes tens of

thousands of dollars on a Cronkite case,

that our foreign service is hurting
our foreign business because under-

financed, that our shipping board

wastes millions by incompetence, that

wasteful methods are subsidized by
the budget director, the comptroller

general is the only officer with power,

duty and motive to give the public the

truth.

^*hen, as is happening right now,
the minority party denies the accuracy
of statements made by the budget
director and holds up to public ridicule

alleged perversions of the budgetary

power, an interested public will never

accept the statements of the budget
director or the executive who names

him, or of the party in power as non-

partisan, unbiased statements of fact.

Moreover, there is not "a Chinaman's
chance" that the present budget di-

rector, in spite of his personal desire

for the truth and the whole truth, will

feel free to advertise publicly either

errors in the work of his predecessor
or defects of his own machinery or

astigmatism on the part of the depart-
mental budget officers from whom he

takes his own description of depart-
mental needs.

HIS UNIQUE POSITION

The comptroller general's extraor-

dinary opportunities for stimulating
and compelling efficiency are given in

the federal budget law. His term is

fifteen years, overlapping four presi-

dential terms and eight congresses. He
is named not by the president, not by
either house of congress, but by joint
resolution of congress. Unless the office

is abolished, he cannot be removed by
any spender or even by congress itself,

except by impeachment or after proof
that he is physically incapacitated or

has been guilty of either inefficiency,

neglect of duty, malfeasance in office,

or conduct involving moral turpitude.
It is his special business to report to

congress at least once a year and oftener

when congress is in session if he wishes

recommendations looking to greater

economy or efficiency in public expend-
iture. For failing to make such re-

ports, after investigation upon which

such reports can be fact-based, he can

be removed. For telling the truth, no
matter how unpleasant, he cannot be

removed unless congress is willing to

declare that telling the truth about

public waste and inefficiency is a clear

sign of moral turpitude.

POWER TO AUDIT RESULTS

If the comptroller general uses his

opportunity, he can drive home not

only to our federal government but to

state and city governments, great re-

lief funds and foundations, colleges and

universities, three badly needed lessons :

1. A mere audit of money is no

protection whatever against misuse of

money and of power; audit or field

studies of results is needed.

2. The executive who spends the

money and directs the use of delegated

power whether president, governor,

mayor, city manager, university presi-

dent or foundation head cannot be

trusted to seek and to broadcast the

truth, the whole truth and nothing but

the truth about preventable waste of

money and preventable misuse and
underuse of power. If we really want
this service, we must look for it to the

office not responsible to our spenders,
such as the auditor of the state, the

comptroller of the city, the division of

reference and research for the board of

education, the special auditing division

of the foundation responsible to its

trustees.

3. Extravagance and not efficiency

will come from our imitating European
balanced budgets unless we refuse to
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imitate the European practice of bal-

ancing a budget by merely raising

money enough to pay for wildest ex-

travagance.
If the comptroller general lives up

to his powers of scrutiny, subpoena,

truth telling and protection against

penalties for telling unpleasant truth,

it will be vastly easier for taxpayers

throughout our country to insist upon
similar truth about waste and oppor-
tunities in cities and states.

THE NATIONAL BUDGET SYSTEM l

AND THE FINANCIAL SITUATION FACING THE UNITED STATES

BY GENERAL H. M. LORD
Director of the Budget

A BUDGET is a detailed statement of

expected receipts and proposed ex-

penditures, prepared prior to the period
to which it pertains. The Budget and

Accounting Act, approved by President

Harding June 10, 1921, provides for

just that, with the requirement that if

the Administration's detailed state-

ment of proposed expenditures called

for more funds than the detailed state-

ment of expected receipts evidenced

would be available, the president
should submit as part of the budget his

recommendation of ways and means to

secure the additional revenue required
to finance the spending program rec-

ommended. The Budget and Ac-

counting Act of June 10, 1921, provided
an agency for carrying out the terms
of the act, termed the bureau of the

budget. This bureau was created as

an instrumentality directly under the

control of the president for the purpose
of enabling him to make effective his

responsibility to congress and to the

country for the efficient exercise of his

administrative authority over the oper-
ation of the budget and over the

expenditure of funds thereunder ap-

propriated for the support of the

1 An address before the National Municipal

League at Philadelphia. Nov. 23, 1922.

government. It was established solely

upon the principle of presidential re-

sponsibility, and it is given no function

under the Budget and Accounting Act

which it can exercise independently of

the president. This is as it should be,

for the president is the head of the

business organization of the govern-
ment.

THE COMPTROLLER GENERAL

The Budget and Accounting Act also

created an establishment of the govern-
ment known as the general accounting

office, which is independent of the

executive departments and under the

control and direction of the comptroller

general of the United States. Among
the duties devolving upon the comp-
troller general are those of prescribing

the forms, systems, and procedure for

administrative appropriation and fund

accounting in the several departments
and establishments of the government
and for the administrative examination

of fiscal officers' accounts and claims

against the United States. The comp-
troller general has already placed in

effect a classification of objects of

expenditure for the departments and

establishments of the government for

the purpose of obtaining uniformity in
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administrative appropriation and fund

accounting and in the analysis of

governmental expenditures. This is a

long stride in the direction of uniform-

ity of fiscal accounting, and marks the

beginning of the plans of the comptrol-
ler general to establish uniformity
in the accounting system for govern-
mental expenditures.

I plan to confine my discussion,

however, to the subjects of govern-
mental estimating for funds, control of

expenditures, and the co-ordinating of

the federal business activities a dis-

cussion of the routine business of the

federal government.

GETTING THE MONEY

One of the most necessary things in a

business and the United States gov-
ernment is the biggest business in the

world is to get the money for oper-

ating purposes. Heretofore the es-

timates were prepared by a multitude

of unco-ordinated agencies, and when

brought together in the book of esti-

mates for submission to congress

represented no administrative policy,

had been compiled without regard to

treasury conditions, and were always

greatly in excess of actual operating
needs. From 1890 to 1922 the esti-

mates submitted by the executive

departments were twenty-three bil-

lions in excess of the appropriations
made. Under the budget law this

most undesirable, unscientific and ex-

pensive system has given way to a

method of actual, careful estimating.
Under the law each head of a govern-
ment agency charged with the ad-

ministration of public funds appoints a

budget officer, who is charged with the

preparation of estimates for his depart-
ment. Through contact with the bu-

reau of the budget he is informed of the

administrative policy and of treasury

conditions, and is expected to prepare
and is in a position to prepare and sub-

mit to the head of his department an

estimate that will fit into the national

program. The various departmental
estimates, prepared in this scientific

way, approved by the departmental
heads, are forwarded to the bureau of

the budget. Here they are submitted

for careful examination to investiga-

tors, one for each department, whose

entire time is devoted to the work of

that department, who know its genesis,

organization and functions, and who
have been available for assistance to the

corresponding budget officer in prepar-

ing the estimate. Comparison is made
of the estimates from one department
with estimates from other depart-

ments, duplications eliminated, modi-

fications and necessary reductions

made, the conditions of the treasury

studied, and the entire collection

estimates from the forty-three depart-
ments and independent establishments

of the government dove-tailed to-

gether, welded into a harmonious

whole, reflecting in dollars and cents

the policy of the administration. Dur-

ing this process the bureau of the

budget consults frequently with the

chief executive and the department
and establishment heads so that the

budget will really represent the actual

needs of the government and the policy

of the administration. The budget,

prepared in this way, is then submitted

to congress by the president, with

recommendations of ways and means

of procuring additional revenue, if the

income from established sources is not

sufficient to finance the spending

program recommended. Heretofore

chiefs of departments and independent

agencies could submit estimates for

appropriations to congress without

restraint. Under the budget law all

requests for appropriations must be

submitted to the bureau of the budget,

for submission to the chief executive,
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in whom is vested the exclusive power
of submitting estimates to Congress.

APPROPRIATING THE MONEY

As a result of the enactment of the

budget law a great revolution has taken

place in the organization of the house

and senate along appropriating lines.

To-day all appropriations of the gov-
ernment are made on bills reported to

congress from one committee, the

appropriations committee of the house,

and the appropriations committee of

the senate. This arrangement affords

opportunity for comparing the esti-

mates of one bureau with those of

another, and permits consideration of

the country's needs as one complete

study by one committee acting for the

house and one committee acting for

the senate.

Under the operation of the budget
law the animal appropriations for each

department now all appear in one act,

and it is not necessary in order to find

how much money is available for a

department or agency to search through
several different appropriation acts for

that information. This is certainly a

long step in advance along the road of

proper governmental financial proce-
dure.

SPENDING THE MONEY

As under the old procedure there was
no co-ordination of estimating or ap-

propriating, so there was no co-ordina-

tion of expenditures. The amount

appropriated was regarded as the

minimum to be spent. The late An-
drew Carnegie said at one time that he
considered it a crime to die rich. The
spending agencies of the federal gov-
ernment seemed to feel that way about
their appropriations, and that it was
inexcusable to terminate a fiscal year
with an unobligated balance of an an-

nual appropriation in the treasury.
Some years ago a government official,

having a considerable balance, promptly
turned it back into the treasury, reap-

ing therefor contumely, scorn and
criticism instead of expected plaudits
and commendation. These govern-
mental officials, however, simply car-

ried out what was understood to be the

wishes of congress in those days of

generous excesses of treasury receipts
over liberal expenditures. Times have

changed, however, and under the exist-

ing order of things the amount ap-

propriated is intended to be the maxi-
mum of expenditure, with pressure for

such efficient and economical adminis-

tration as will produce the desired

result with an expenditure less than the

appropriation.
The co-ordination and control of

expenditures, at this time without
doubt the most important and urgent
need of the government, is also the

most difficult of realization. With the

installation of the budget system the

president of the United States, for the

first time in the history of this country,
assumed his proper place as the actual

head of the business organization of the

government, accepting in so doing all

the great and trying responsibilities
that such assumption of direct leader-

ship entailed. The budget law gave
him an agency for imposing policies of

economy on the government's many
establishments, an agency which he is

utilizing and proposes still to utilize

for the purpose of saving millions of

dollars of the people's money.

THIS YEAR'S FINANCES

The best estimate of proposed ex-

penditure for the fiscal year 1923, as of

July 1, 1922, is $3,771,258,542. This

includes the amounts the spending

agencies of the government estimate

they will expend; it includes also

$489,231,368 customs refunds, pen-
sions and other items not subject to

administrative control; includes $330,-
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300,000 for reduction in the public

debt, $34,362,000 investment of trust

funds; and carries also $975,000,000,

interest on the public debt. Of course,

no account can be taken of further

demands which may result from legisla-

tion yet to be enacted for this current

fiscal year by congress. All of this

adds interest to an already interesting

problem.
The best estiinate of ordinary treas-

ury receipts from all sources for this

fiscal year is $3,098,825,311. This in-

cludes $1,300,000,000 expected from

income and profits taxes, $900,000,000

from miscellaneous internal revenue,

with a grand total of $523,825,311

miscellaneous revenue which includes

$225,000,000 from interest on foreign

obligations.

Thus the excess of estimated ex-

penditures over estimated receipts is

$672,433,231.

Expenditures must be reduced and

projects that can be postponed to a

subsequent and more favorable season

must be so deferred. The depart-
ments and independent establishments

of the government, in compliance with

the recommendation of the president,

have set aside in a fund termed a gen-
eral reserve an amount totalling many
millions of dollars which they will try
and save. This money is not subject
to obligation by the spending agencies

in a department without specific au-

thority from the department head.

These agencies are expected to plan
then- program for the fiscal year as if

the amount in the general reserve did

not exist. The anti-deficiency act,

which requires apportionments of funds

over an entire year to prevent exhaus-

tion of appropriations in the first half

of the year with resulting deficiency

appropriations, is being strictly en-

forced, not only with a view to prevent

deficiencies, but with an eye on at-

tendant economies through restricting

the activities for each quarter to the

money allotted to that quarter.
Another factor in the solution of this

problem is the increase of revenues
from established sources. One of these

is the sale of surplus property. There
is included in the anticipated receipts
for 1924 the sum of $80,000,000 as the

expected yield from sales of supplies.
The surplus supply situation is being
intensively studied with a view to so

accelerating the declaring of surplus
and its sale that additional and needed
millions may be added to miscellaneous

receipts of the treasury. Other sources

of revenue are being studied for the
same purpose increase of ordinary
receipts. It is an interesting problem
that means a dogged, persistent, tire-

less, fight until the treasury closes at

half-past four, the afternoon of June
30, 1923. And if when the returns are

all in, and the budget for the fiscal year
1923 is balanced, it will be due to the

firm and businesslike stand taken by
the president, the co-operation of the

business personnel of government, and
the indorsement of the people at large
who realize the importance of the prob-
lem and the direct bearing it has upon
them.

NEXT YEAR'S FINANCES

Coincident with the task of reducing
expenditures and increasing revenues
for the current operating year is the

work of preparing estimates for funds

necessary to finance the administra-

tion for the next fiscal year which will

begin July 1, 1923. Estimated receipts
for next year, compiled by the treas-

ury department, amount to $3,198,-

456,871. The president, carrying out
his policy of keeping expenditures
within receipts, informed the personnel
of the business organization of the

government at its second annual meet-

ing July 11, last, that he would approve
no estimates which with existing au-



1923] THE NATIONAL BUDGET SYSTEM 65

thorizations of expenditure would total

more than that amount. The forty-

three departments and independent
establishments of the government are

required by law to submit their annual

estimates to the director of the bureau

of the budget not later than September
15. For the purpose of getting a bird's-

eye view of the needs of the executive

departments, call was made by the

bureau of the budget for the submission

of preliminary estimates, without sup-

porting detail, August 1. In this call

attention was invited to the instruc-

tions of the president and his additional

statement that the estimate of receipts

for 1924 evidently would not permit as

liberal appropriations for 1924 as had

been granted by congress for 1923.

When the preliminary estimates were

received, however, it was found that

not only were they many millions in

>s of the current year's appropria-
tions but nearly $200,000,000 in excess

of the estimated receipts for the next

fiscal year. The director of the budg-
et, then, with the approval of the

president, took each estimate, cut it

down, item by item, in the light of the

information available as to the

merits of the various projects, com-

bined the resulting totals and found he

w;is within the maximum amount fixed

by the president expected receipts for

the next year. Then by direction of

the president the budget director al-

located the new total of each estimate

to the department concerned with in-

structions to distribute that amount
over its various activities and projects,

and submit the result as the regular

estimate September 15. The estimat-

ing agencies were notified at the same
time that if the amounts falling to any
item or group of items under this plan
were inadequate a full presentation of

the case should be made when the

estimates were submitted and the

statement would be given considera-

tion. This accomplished what was
intended, a complete reversal of former

procedure under which there was little

or no limit or restraint upon the

amounts that could be estimated for,

the reviewing authority being obliged
to prove that the amounts requested
for the several items were too large.

Anyone familiar with the enthusiasm
and surpassing ability with which the

experts in the departments defend

their estimates, no matter how swollen,
will appreciate the utter hopelessness
of that task when the field to be cov-

ered involves items of estimates num-

bering hundreds if not thousands.

Under the new procedure the pro-

ponents of the estimates must justify
and prove the need of increases over

the amounts allocated, which is an

altogether different procedure. This

will give you some idea of what the

Budget and Accounting Act has made

possible in the important field of

estimating.

THE BUDGET BUREAU NON-POLITICAL

There is one point that I wish to

emphasize at this time, and that is that

the bureau of the budget is in no sense

of the word a political agency. The

budget movement in its inception,

both in the country and in congress,

was absolutely non-political. The pro-

posal for the establishment of a na-

tional budget system w
ras advocated by

chambers of commerce and other com-

mercial bodies and trade associations

throughout the country regardless of

political or geographical division. It

was favored by both President Taft

and President Wilson, and received

indorsement in the platforms of all po-

litical parties. When the budget pro-

posal was before congress experienced

leaders of both parties served on the

select budget committees of the house
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and senate, and in the preparation
of the bill party lines were complete-

ly obliterated. The measure was ad-

vocated with equal enthusiasm on the

floor of the house and the senate by
Democrats and Republicans, and it

passed the senate without a dissenting

vote, while only three votes were re-

corded against it in the house. No
other conception of the budget bureau

than as a non-political, impersonal

agency is proper, and any attempt
to construe its purposes otherwise

than for the general good of the

country irrespective of party would

be most unfortunate and disastrous,

and seriously hamper its legitimate

activities.

NOT A MAGIC WAND

The Budget and Accounting Act is

not itself a magic wand that waves out

all faulty financial procedures and
beckons in the financial millennium.

Habits, customs, regulations,, laws that

the passage of a hundred years or more
has built into the very machinery of the

government are not eradicated over

night. The most flagrant faults will

be corrected first, but it must be a con-

tinuous process, that will require years
of patient, persistent, and courageous
endeavor, with the unwavering, vigor-
ous support of the executive, the co-

operation of the personnel of the

government, and the watchful interest

and intelligent indorsement of the peo-

ple of this country.

THE LEGISLATIVE BODY IN CITY MAN-
AGER GOVERNMENT

BY HENRY M. WAITE
President, National Municipal League

Being Colonel Waites' presidential address before the Twenty-

eighth Annual Meeting of the League at Philadelphia. :: ::

WITH the growth of the city man-

ager government, we are gaining in

experience. Originally, it was popular
to have the commission elected at

large. The original National Munici-

pal League charter so provided. Ex-

perience in the operation of this charter

has enlightened us. The duties of the

commissions are different from those of

the old council. Their responsibilities

are greater.

The old councilman represented his

district. He had his political organ-
ization behind him. He kept the

people of his ward and precincts ad-

vised. With smaller representative

bodies elected at large this is not so

easily accomplished.

THE COMMISSIONERS MAY GET OUT OF

TOUCH WITH THE PEOPLE

Commissioners, under the manager
form are the directors. The govern-
mental organization under this new
form is more centralized. A great

many felt, and still feel, that the

commissioners, in this new form,

should be business men. It was pop-

ularly believed that a business man
was the only one who appreciated the

responsibilities of directorship. Ex-

perience has taught us that this is not

true.

One of the great difficulties has been

that the commissioners sit as directors

and as such determine their policies,
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and the city manager administers

the<e policies, but the board of direc-

does not explain these policies to

the stockholders.

Changes of charters are usually
followed by a broadening of program
for the community welfare. Those
who are most interested in the adoption
of the new government are the ones

most interested in the variations of

municipal activity. The ambition of

the commissioners is to accomplish
much that is new and good for the

community. They take on extensive

rams for improvement. Their

minds become centered on these new
rams. They become absorbed in

themselves and their advisers and fail

to keep in touch with their stoekhold-

the citizens. Often, the commis-

ers find that they are ahead of their

;ituents in thought and activity

and that the voters are ignorant of

what is l>eing done. The realization of

this fact sometimes comes too late and
'red by an election of new

commissioners. Such boards of direc-

have been too much absorbed in

it-hat they were doing, and not enough
in tho>c for irlioni they were doing.

VALUE OF PROPORTIONAL REPRK
TATION

Much thought has been given and

many suggestions made to cure this

( ondition. Proportional representation
most generally favored as the

remedy. Cleveland has adopted it in

its new charter. Through proportional

representation we are getting approxi-

mately a commission representing the

*s section of a community. This
will help. If the commission is elected

under proportional representation, we
shall have the personal interest of the

commissioner in his constituency. The
commissioner should be able to keep
fairly in touch with the people of his

representative district. At least, there

will be more interest in what he says to

them than if he were elected at large by
majority vote.

In large communities, too small

representative districts will mean too

large a commission. Much, we believe,

will be accomplished, however, by
electing by means of proportional

representation.
Election by districts under propor-

tional representation does not mean
return to the old ward system. The
old ward system did have the virtue,

however, of bringing into the council

men of a variety of social classes.

Proportional representation revives

that single virtue of the ward system
in a better way. In large cities,

election by large districts is a necessary
detail for the application of propor-
tional representation.
The election of commissions at large

is a great improvement over the election

by wards. Commissioners elected at

large, however, must realize their

responsibility in keeping the citizens

advised as to the policies and programs
of the commission. The ward repre-

sentatives, under the old system, did

so. The smaller the representative

body, the greater is the individual

responsibility of each member to keep
the public informed.

:t COMPELLED TO DO TOO MUCH
I. XI'I..\I.\ING

Methods of election, however, will

not overcome many of the difficulties

encountered by commissioners in this

new form of government. There is a

natural tendency on their part to feel

that the manager, as administrator,

can better explain to the public what is

being done. Such commissioners lose

sight of the important fact that they

are responsible for the policies of the

government. They forget that they

are to be re-elected and not the man-

ager. They neglect to take into con-
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sideration that the success of the gov-
ernment depends upon the composition
of the commission. However, the

commissioner in this new form of

government must appreciate, as ex-

perience has demonstrated, that the

community is interested in hearing
from their elected representative for

whom they feel a responsibility, and
that they are not so much interested,

or should not be so much interested, in

what the manager has to say.
Our feeling is that the manager does

too much talking and the commission-

ers not enough. It reminds me of the

story they tell about Mr. Wright.

They never could get the Wright
Brothers to talk and when one of them
was asked for an explanation of his

aversion to publicity, he replied that,

of the birds, the poll-parrot is the best

talker but the poorest flier. This may
be one of the troubles. The city man-

agers are better talkers than the com-
missioners. Experience, however, leads

me to believe that the manager has

become a better talker through experi-
ence and the commissions are forcing
him into the experience.

THE NOSE FOR NEWS

These remarks are largely taken

from the experiences in Dayton where

our program for increased activities

was so great that it was all absorbing.

Suddenly, we found that we were far

ahead of the majority of the people of

the community. A newspaper man
told me that undoubtedly what we
were doing was all right but that our

publicity was so dry that he could not

read it. All department heads were

keyed up to accomplishment. They
had no time to talk to the reporters.

The reporters in the past were used to

sitting down with office holders, whose
future election depended upon public-

ity, and hearing long explanations of

what they were accomplishing. We

found that the heads of our depart-
ments did not have the nose for news.

The result was that all mail baskets

were open for inspection to the news-

paper reporters, whose noses were

sharpened for news and they were
directed to the correspondence files

and given information explaining what

they had found.

All new activities were stopped
until what we had done could be ex-

plained to the community. There
were instantaneous results of renewed

public interest.

The success and growth of this new
form of government depends largely on
its being able to overcome many of the

difficulties which the form itself im-

poses. We believe that proportional

representation will aid materially.

However, the commissioners must
realize that this kind of an election

carries with it the obligation of a direct

explanation to their constituents.

NEED NOT FEAR POLITICAL PARTIES

The question is often asked How
will the city manager government
operate if a political party gets control

of the commission? This is a natural

question, as most of the movements to

establish this modern government are

made by non-partisan efforts. Its

continuance is, therefore, considered

dependent upon keeping it out of

political control.

We do not believe this is essential.

There must be political parties in this

country. Democracy is dependent

upon them.

The issues in municipal elections

will not be the same as they are in

national elections. It is, therefore,

obvious that the party lines will not be

so closely drawn in municipal affairs as

in national affairs. The growing use

of the non-partisan ballot aids mate-

rially in this direction.

What we desire to do is to turn over



19*3] LEGISLATIVE BODY IN CITY MANAGER GOVERNMENT 69

to the people a first-rate vehicle for

good government. The vast inde-

pendent vote of this country is rapidly

abolishing the old party lines. Our

political parties are campaigning more

and more on personalities and not on

principles. Platforms are designed to

get the votes from each party. We
can vote for principles expressed in

platforms, but we have no way of en-

forcing action on the principles after

election. The politician is daily adding
recruits to the independents. The

pendulum swings slowly in our democ-

racy, but our faith in our democracy is

due to our knowing that this pendulum
always swings.

Slowly the politician is realizing that

an enlightened community wants to

hear about principles and not about

personalities. This enlightened public

is demanding that party lines be de-

fined on principles. This enlightened

public wants to know what it is voting
for. It wants to vote intelligently.

\Yhen it has voted for principles, it de-

mands that these principles be enacted.

When the politician realizes these facts,

the pendulum will swing back, the

independents will decrease, and plat-

forms will cease to be scraps of paper.
This is why we do not fear party

politics in our municipal commissions.

\Ve have tried and failed utterly to

get good city government through
charters which tie our officials, hand
and foot, with red tape. We are

struggling to give more liberal charters

by which we can more easily and

economically obtain good government.
To our minds, it is no great achieve-

ment for a commission and manager to

give better government. They cer-

tainly are dismal failures if they do not.

This new charter gives them the

machinery that makes good govern-
ment more easily obtainable. Therein

lies the hope. This explains its growth
in spite of the antagonism from the

local politician. He fights this charter

because he believes it threatens his

prerogatives. It is, nevertheless, in

this charter that he has the means to

give the very thing he is struggling to

give better government.
If we admit that we must have

political parties in a democracy, then

we must admit that the commissions

under these improved charters will

eventually be controlled by them. The

political parties are wise they will

soon see the many advantages of this

new form of government and it is

through an enlightened public, com-

prising the political parties that we
must obtain the charters with cen-

tralized authority in county and in

state government.



DAYTON LEVIES SPECIAL ASSESSMENT
TO BUILD PARK

BY R. L. SESSIONS

PRIOR to the acquisition of the Day-
ton View park site, the city of Dayton
had never attempted to acquire park
lands by special assessment. The
various parks throughout the city have

been secured generally by gift or bond
issue.

Dayton View park will extend along
the shore of the Miami river beginning
at Dayton View bridge and extending
southward about one quarter of a mile

to the mouth of the Wolf creek. One
of the city's best residential sections

will be greatly benefited by the fine

approach this park will render to

Dayton View.

In order to acquire that portion of

the park leading from the Dayton
View bridge as indicated by the cross

hatching on the accompanying map,
various old buildings along the Miami
river were condemned. The total cost

of land and buildings involved in the

condemnation proceedings came to

$110,000. As the result of the efforts

of an association of Dayton View citi-

zens, $25,000 was raised by subscrip-
tion. The city authorities agreed that

the city should give $30,000, the re-

maining $55,000 to be assessed on the

Dayton View property owners.

That portion of Dayton View park
to the left marked "Conservancy" and
another portion extending along Wolf
creek up to Orth avenue will be pur-
chased by the city, thus extending

considerably the park site outside the

condemned area.

GRADUATED ASSESSMENTS

In order to assess the $55,000 upon
the property owners of Dayton View,

it was thought best to assess over the

entire area back to the corporation line.

The assessment area established for

this purpose is indicated by the map.
The south boundary of the assess-

ment area follows the shore of the

Wolf creek. The northeast line follows

as closely as possible what is consid-

ered the boundary line between Day-
ton View and Riverdale, an adjoining
residential section having a fine park
and therefore not subject to assessment

for Dayton View park. Although the

Miami river was made the southeast

boundary line, property across the

river will have an excellent outlook

upon the park. These properties were

not assessed, for the reason that the

river formed a convenient physical

boundary and only the rear of these

properties faced the park.
In accordance with the principle

that the benefit derived from a public

improvement of this character dimin-

ishes with the distance and at a faster

rate, it was determined to grade the

individual assessments in accordance

with a definite ratio commencing with

$100 for a standard lot in the first zone,

$27.60 for a standard lot in the second,

and so on down to $1.146 for a lot in

the last. The ratio for each zone is

shown in column 3 of the table below
as the "preliminary zone rate." The
amount of benefit assigned to each

standard lot was termed "one benefit."

As indicated on the accompanying
map, the writer placed all property

abutting on the park in zone number
one, dividing the remaining distance to

the corporation line into fourteen addi-

tional zones of approximately equal

70
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width. By referring to the map, it will establish the zone widths on Salem

be seen that the abutting properties of avenue. These lines were then trans-

zone number one all border on River- ferred to several large maps showing

MAP SHOWING SPECIAL ASSESSMENT AREA FOR DAYTON VIEW PARK

view avenue, and the zone lines are lot numbers, the result being a series of

drawn normal to Salem avenue used as broken lines generally running along
an axis. In drawing these preliminary the street and alley. Whenever the

lines, a pair of dividers was used to course of the broken line by following
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the street and alley would deviate too

much from the preliminary curved line,

then the course would be drawn be-

tween properties. Streets and alleys

were used for the dividing lines as much
as possible, for the reason that it was

thought that many property owners

would have difficulty in understanding

why two adjoining properties should

be placed in different zones, it being
more or less clear to them why a

neighbor across the street could be

placed in a different zone. It was

thought that this difficulty might

arise, especially in the first two or

three zones, where the rates change

rapidly.
In some zones of the assessment

area, the prevailing lot width was found

to be 30 feet, in another 40 feet, one

benefit being given in either case.

Wherever an extra house could be

built, an extra one hah* benefit was

given. Following the plan used in Day-
ton in assessing sanitary sewers, a

corner lot was assessed an extra one
half benefit. This extra amount might
be considered somewhat high but was

thought advisable in keeping with local

practice.

HOW RATES WERE COMPUTED

After arriving at the benefit ratio by
zones, the number of benefits were

totalled for each zone as indicated in

column 2. Then the individual items

of column 2 were multiplied with the

corresponding items of column 3, giving
the total preliminary assessment for the

zone as indicated in column 4. It will

be noticed that the total preliminary
assessment for the entire assessment

area came to $41,502.00. As $55,000

was the amount to be levied, the division

of $55,000 by $41,449 gives 1.3272 as a
factor to be used in multiplying each

of the preliminary rates in order to ob-

tain the final zone rates, as given in

column 5. The final assessment for

each zone is shown in column 6.

ASSESSMENT RATES DAYTON VIEW PARK, DAYTON, OHIO

(1)

Zone

No.
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The meetings of the board of re-

vision brought out the following com-

plaints. Fourteen property owners

objected to any assessment whatsoever

on the ground that they would not use

the park or that the park would be of

no benefit to their property. Eight

property owners who had previously

subscribed to the Dayton View Asso-

ciation, asked to be relieved of the

sment. Seven property owners

claimed they were assessed with too

many benefits. Five asked for an

equalization of their assessment with

those of their neighbors, which were

generally granted if thought reason-

able. One property owner complained
that the entire assessment was illegal.

Another owner asked to be relieved of

a part of his assessment as he had sold

a portion of his lot.

One citizen maintained that the

northeast boundary should be moved
over at least one block, in order to take

in more territory. It was explained
that the line was arbitrary and should

stand as drawn.

The commission, after receiving the

report of the board of revision, passed
the necessary assessment ordinance.

Thereupon bills were served provid-

ing for payment within thirty days. In

case payment is not made within thirty

days, the assessments will be certified

to the county to be placed upon the

tax duplicate and collected along with

the general levy in ten yearly install-

ments. All unpaid assessments will

bear 5 per cent annual interest.

EMPLOYMENT MANAGEMENT IN THE
BRITISH EMPIRE 1

BY W. K. MOSIH.i:

\ational Institute of Public Administration

The drift M toWOidt a central agency irith jurisdiction orer working
conditions.

IF for no other reason than lack of

funds, the majority of our civil service

commissions have generally been un-

able to develop other functions than

examination and certification of eligi-

bles, even though the law under which

they are operating usually gives them
a wide range of powers in employment
matters. In foreign countries, however,

noteworthy developments along these

lines have recently taken place. This

1
Originally prepared for the report of the

Committee on Civil Service of the Governmental

Research Conference, entitled the "Character

and Functioning of Municipal Civil Service Com-
missions in the United States."

is particularly true of the English-

speaking countries. As it is to Great

Britain that we owe our first civil

service law and procedure, it is natural

that we should look to England and

the dominions for guidance as to the

probable evolution of our existing

practi

1 Inasmueh as the English municipalities have

no civil service commissions, attention is directed

in this section to the conditions in the central

government, both in England and its dependen-

cies. It is of interest to note that a recent

writer, who reviews the employment situation in

the English municipalities, urges in the name of

proficiency the adoption of minmium qualifies.
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THE DRIFT TOWARDS CENTRAL
MANAGEMENT

The purpose of this article is to

point out that centralized employment

management under the conditions of

public administration is an accom-

plished fact, and that, except for Eng-

land, the central agency is the civil or

public service commission. On the

other hand, the mother country has

gone much farther in the organized

development of employee representa-

tion than have the other countries. We
shall thus see that government is look-

ing in the same directions for the solu-

tion of its "industrial relations prob-
lem" as the private employer. Like

conditions are calling forth like rem-

edies.

England, the older and more con-

servative country, has been slow to

adopt new methods and extend the

functions of its administrative agencies,

but the tendency toward service-wide

standardization of employment condi-

tions is noticeably forging ahead. It

is in the government of the dominions,

however, that centralization of em-

ployment control under a single re-

sponsible agency has made most prog-
ress. In Canada, New Zealand and
the states of Australia, the functions of

the civil service commission have been

expanded to include most duties that

pertain to employment control and in

many cases, what is more, also to

cover functions that properly belong
to a bureau of administration and

efficiency.

tions for entrance into the service. He deplores

the system of patronage encountered in local

government which is charged to the absence of

any method of recruitment based on officially

controlled qualifying tests. Robson. From

Patronage to Proficiency in the Public Service, The

Fabian Society, 1922, pp. 40, 43.

ENGLAND

The situation in England is in a

state of flux at the present time. The
one constant seems to be the civil

service commission. Apparently, it is

expected that it will continue as here-

tofore as the recruiting and examining

agency without undergoing either cur-

tailment or expansion of duties.

It appears likely, however, that

the Treasury will exercise more and
more those functions that properly

belong to a central employment de-

partment.
Both the most recent Royal Commis-

sion on Civil Service appointed in 1912

and a special board of commissioners,

reporting to the Treasury on organiza-
tion and staffing in 1919, urged that

the Treasury be strengthened with a

view to exercising more effective con-

trol over the organization of the civil

service and further that a special divi-

sion be created in the Treasury for

that purpose.
The functions contemplated for the

Treasury may be summarized under

the following heads :

3

1. To watch over general conditions

and activities of the civil serv-

ice with a view to its effective

economic employment.

2. To make suggestions to the head

of the department.

3. To secure machinery for recog-

nizing and rewarding excep-
tional cases of ability and merit.

4. To bring about transfers if such

transfers are to the advantage
of the service.

5. To carry out inquiries and inves-

tigations into any matters con-

nected with the departmental
administration or methods of

work.

3 Fourth Report of the Royal Commission on

Civil Service, p. 87.
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The commission on organization and

staffing is even more specific in that it

recommends the creation of an estab-

lishment division of the Treasury as

well as the appointment of an estab-

lishment officer in each department
whose business would be to co-operate
with the treasury division. The es-

tablishment division would supply the

need of permanent staff management,

being responsible for the adoption of

uniform retaliations covering selection,

probation, promotion, placement, trans-

fer, sick leave, superannuation, etc.

It would also serve as a clearing house

for record^, better methods of manage-
ment, the installation of labor-saving

df\ i ea, and the like.

Whether because of the above recom-

mendations or on account of other

the Treasury has been reor-

ganized and a controller of establish-

ments has IxM-n appointed and endowed
with very wide powers. This appoint-
ment will inevitably extend the activi-

tie-. c.f the Treasury in its control of

salaries and personnel matters.

Another force making for standard-

i/.ed employment conditions and a

proj. policy is the National

Whitley Council that has been oper-

ating since 1!)19. Because of its

achievements, its broad program and
its promise, a brief description of it

will be appropriate at this point.
The Whitley Council consists of

fifty-four members appointed in equal
numbers by the government and the

associations of employees. Its consti-

tution gives it a very broad commission

enabling it to deal with questions that

range from remuneration to the im-

provement of office machinery and or-

ganization. The council works by
agreement. If agreement is reached,
the decisions become operative, as the

staff members will have gotten their

instructions during the negotiations
from the Treasury or on special mat-

ters from the cabinet. The adminis-

tration of the order is then vested in

the Treasury or the department in-

volved.

The records of the agreements
reached by the Whitley Council al-

ready cover vital employment matters

as, for instance, classification and
met hods and lines of promotion. When
it i.s considered that the constitution

of the National Whitley Council au-

thorizes it to investigate and report

"on matters affecting the civil service

with a view to increased efficiency in

the public service combined with the

well-being of those employed," we may
predict that as an outgrowth of Whit-

ley procedure the Treasury will become
more and more active as the center of

personnel administration.4

THE DOMINIONS

In a minority report on the question
of central sujM-rvision and control of

personnel policy. Sir Kenneth Muir
Mackenzie, an eminent legal authority,

strongly urged that the Treasury
should not be given the responsibility

that was recommended by the majority
members of the Royal Commission on

Civil Service, but rather that some in-

dependent body should be chosen. He
concluded his comments by suggesting
that if "the civil service commission

were properly constituted, it would

more nearly approach what is required."

The dominions which have been

less hampered by tradition and a

strongly entrenched central depart-

ment, such as the Treasury, have

adopted the policy outlined by Mr.

Mackenzie. That is to say, the civil

4 The Whitley scheme was also applied to the

municipal governments on a national scale, but

on account of a lack of co-operation broke down

in 1921. About 93 municipal joint committees

are still operating, however, and a movement is

under way for the re-establishment of the national

organization.
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service commission, or rather public
service commission, the more usual

designation, has been given a broader

charter both to supervise and control

all conditions affecting the civil service

and also to investigate any and all

phases of departmental management
that make for efficiency and economy.
The latter provision covers depart-
mental organization, organization of

work, use of labor-saving devices, and
similar matters.6

If space permitted it would be well

worth while to summarize the activities

described in the annual reports of

these commissions in order to indicate

that the manifold duties prescribed in

the law have been faithfully and, in

some cases, most thoroughly carried

out as regards both personnel and gen-
eral administration.

For instance, the Queensland com-
mission has paid much attention to re-

cruiting junior employees from the

schools and to training those already
in the service for advancement. It has

also gone into the matter of providing

adequate housing for the employees in

the outlying districts. In the last re-

6 This obviously goes well beyond what is

ordinarily assigned to the division in charge of

personnel. It may be explained as due to the

close relation between the size and quality of the

staff and the whole work policy and scheme of

organization, but it is also due to the obvious

need of having a clearing house for information

as to the most approved methods of administra-

tion and a center for co-ordinating the work of

the various departments. At any rate, legisla-

tion in New South Wales (1902), in Canada

(1918), in South Australia (1916) and Queens-

land (1920), and the proposed act for regulating

the public service in the Commonwealth of

Australia, imposes the double function described

above on the public service commissioners.

It should also be noted that a number of

municipal commissions in the United States have

the power to investigate the organization and

efficiency of departments and to recommend

changes.

port for New South Wales, considerable

space was given to the justification of

periodic tests as a means of stimulating
zeal for promotion and of broadening
the equipment and outlook of the civil

servants. The question of standard

provisions for travel expenses and the

necessary means of transportation is

considered in three or four of the re-

ports. Standardization of leaves, holi-

days and overtime remuneration, as

well as the matter of appeals, discipline
and dismissal, are given more or less

space in most of the annual reports.
In short "the placing of all staff mat-
ters and appointments under the juris-

diction of the public service commis-

sion," to quote the last annual report
from South Australia, "is in operation
in all states of Australia and New
Zealand."

The foregoing brief review will indi-

cate how truly the civil service com-
mission has become the central em-

ployment agency of the governments
concerned. There is, in fact, practi-

cally no function normally performed
by the typical personnel department in

the field of private employment which
has not been performed by one or more
of the civil service commissions under
review.

Before concluding this brief outline,

reference should be made to the gen-
eral practice in the dominions to recog-
nize the advantages of providing some
means whereby the representatives of

the rank and file of the employees may
be consulted with regard to matters of

interest to them. In one form or an-

other various commissioners virtually
subscribe to the statement of the Royal
Commissioner of Queensland, who, in

commenting on his own weekly meet-

ings with the employees' representa-

tives, expressed the opinion that
"
these

meetings are tending to make the

wheels of public service administration

run more smoothly." The co-opera-
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tion of the employees in regard to

policies affecting their work and

working conditions is being stimu-

lated, therefore, by some form of

representation both in England and its

dominions.

CONCLUSION

It will be seen from the above re-

tluit the government-employer is

not lagging very far behind the indus-

trial leader. Both have to meet similar

human problems and both have pur-

sued similar methods. Instead of let-

ting vital problems solve themselves or

go unsolved, both have established a

central human relations department,
endowed it with ample powers and

supplied it with funds adequate to its

functions. In the name of a fuller

understanding and increased interest

in the work, both have also provided
or sanctioned a considerable degree of

self-expression through the medium of

representatives chosen by the rank and

file of the workers.

The conditions that give rise to these

developments in the relations between

employer and employee, whether in

private industry or in the governments
of the British Empire, are not materi-

ally different from conditions encoun-

tered to-day in the various jurisdictions

in the United States. The typical civil

service commission in this county now

largely engrossed in selecting new em-

ployees miidit well follow the lead of

the commissions just described and

adapt to the public service the whole

range of employment policies that have

a recognized place in modern admin-

istration. There is probably no more
difficult task confronting public ad-

ministrators today than that of im-

proving the efficiency of the public

servants but then too there is none

whose solution promises so sure returns

in the form of more efficient and less

ly governmental service.

BRIEF REVIEW OF CITY PLANNING IN
THE UNITED STATES, 1921-1922

BY THEODORA KIMBALL

Librarian, School of Landscape Architecture, Harvard University

Hon. librarian, American City Planning Institute

Before long it will be easier to make a list of principal cities which are

laggard in city planning than to review the accomplishments of those

which are </ :: :: ::

THERE is actually at hand recent

news of city planning in various stages
from nearly 150 cities and towns, and
at least twenty-five have reached the

point in 1922 of issuing published plan

reports. Of the forty-three cities in the

United States with a population of

150,000 or over, news has been received

during 1922 from all but three; and of

these three, only one, San Antonio,

Texas, has not had some form of

city plan report in the past. In the

present annual survey,
1 many interest-

ing items have had to be sacrificed to

1 Miss Kimball again contributes the annual

review of city planning progress in the United

States. Such reviews, begun by Mr. Charles

Mulford Robinson and continued after his death

by Miss Kimball, have been a feature of this

magazine since its founding.
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the exigencies of space; and no atten-

tion has been given to the important
field of housing, because this subject
is covered so fully and well by Mr.
Lawrence Veiller in the issues of Hous-

ing Betterment.

OFFICIAL SUPPORT

In the invitations to the National

Conference on City Planning, at

Springfield, Massachusetts, June, 1922,

the secretary of the Conference reported
that "every city of the metropolitan
class in the United States with a popu-
lation of over 300,000 has adopted city

planning as a part of its official pro-

gram." Two cities in this class deserve

especial mention: Pittsburgh, aroused

by the pioneer work of the Citizens

Committee on City Plan, has put city

planning on an official basis, securing

continuity of effort by appointing on
the official plan commission several im-

portant members of the Citizens

Committee. Boston, where an able

official city planning board has been
active for several years on a limited

appropriation, has embarked on a defi-

nite program of accomplishment. 1922

marked the centennial of Boston as a

city and the advent of a new mayor
who made the occasion of the centen-

nial an opportunity publicly to an-

nounce his interest and support, and
increased appropriations for city plan-

ning work.

Another mayor has made city plan-

ning a major feature of his adminis-

tration. The mayor of Raleigh, North

Carolina, issued early in the year a

pamphlet which contained a compelling
statement of the need for city planning
in Raleigh, and the permissive legisla-

tion. The city has since made an ap-

propriation for preliminary work in

city planning and zoning. In contrast

to the official indifference which city

planning has encountered in the past,

this example of executive initiative is

noteworthy.

Springfield, Massachusetts, has

shown its belief in the value of a city

plan by liberal appropriations, and

Portland, Oregon, after an interval of

non-support, has again given financial

backing to the plan commission. It is

now, unfortunately, Cleveland's turn

to feel the humiliation of having its

city plan commission's work, known
and quoted throughout the country,

summarily suspended through lack of

funds. In the case of Cleveland, harm
is done not only to the work within the

city but to the very promising activi-

ties of the Cleveland metropolitan

planning commission, since its princi-

pal member is unable to bear its share

in the joint program. Philadelphia,

Pennsylvania, has proposed to give

greater official impetus to its city plan-

ning program by the appointment of

a city planning commission to work
with the bureau of surveys, but no

news has yet been received of the

passage of the ordinance submitted

by the mayor to the council on June

first. It would be possible to cite

other instructive cases of both sup-

port and non-support, but it is fair

to say that the good news far out-

weighs the bad, and we are given
reason to hope that the official gain for

1923 will be even greater than that for

1922.

PUBLIC UNDERSTANDING

The "promotion" of city planning
has proceeded actively during the year,

both by national and local organiza-
tions. More than ever before, real es-

tate boards have been waking up. The
fact that Secretary Hoover established

a division of building and housing in

the department of commerce, and ap-

pointed an advisory committee on

building codes and zoning, has led to

wide publicity for zoning and city
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planning, and the speeches of Mr.

Hoover and Mr. Gries, chief of the

division, in various parts of the country
have served further to bring the matter

home to important bodies of business

men. The civic development depart-
ment of the Chamber of Commerce of

the United States reflects increased

activity on the part of local chambers

of commerce, and inquiries received by
officers of the National Conference on

City Planning, American Civic Asso-

ciation, National Housing Association,

tin- National Municipal League, and

the School of Landscai>e Architecture

at Harvard University, show how

widespread and genuine the interest

in city planning has l>ecome.

Three states have large and vigorous
ni/ations which have met during

the year. The Massachusetts Federa-

tion of Planning Boards, at its meeting
in November, reported fifty-three con-

stituent official boards. The Ohio
State ( onference on City Planning

had ^ful meeting in October,

day joining with the American

ty for Municipal Improvements.
The Iowa Town Planning Association

monthly mimeographed bulle-

tin full of live news and well-selected

'merits of principles.

New forms of publicity in 1922 ap-

peared in the zoning "movie" called

"Crowing Pains," prepared by the

American ( 'ity Bureau and in the "radio

debut" of the Pittsburgh Plan last

February, broadcasting the results of

the school children's competition for

the l)est essay on city planning. The
Z;iin<j 1'rinicr, issued by Secretary
Hoover's advisory committee on zon-

ing as a series of short releases in news-

papers and then in pamphlet form, has

probably been circulated more widely
than any previous city planning pub-
licity leaflet. The leaflet, "Helps in

Conducting Publicity Campaigns for

Zoning," preprinted from the July 1922

issue of Landscape Architecture, has also

been widely distributed.

Chicago, Pittsburgh, and Buffalo

should all be especially mentioned for

their educational work in city planning

during 1922.

PROGRESS IN CONSTRUCTION

The citizens of Milwaukee have re-

cently supported a two-and-a-half-

rnillion-dollar bond issue to provide
funds for the civic center and for the

traffic artery being constructed through
the center of the city. Progress on
Bo>ton'> western artery has been made
in 1922. In Utica the abandoned
route of the Erie canal is being re-

placed by an important new street.

St . Ixniis reports that the last two and

probably the most important projects
of the major street plan have been

authorized. In Chicago the progress
in carrying out the plan is steady.
Twelve major features are under way
and seventy-five more are pending.

Philadelphia is pushing construction in

anticipation of the Sesqui-Centennial.
'land in spite of present handicaps

is able to report part of its thorough-
fare plan materialized. Pittsburgh has

an enviable record for 1922.

\i ^i tors to Washington see some im-

provement of the area around the

Lincoln Memorial, and the embellish-

ment of Denver's civic center has been

furthered by a generous private be-

quest. Buffalo, in the midst of its

effective publicity campaign, taking
stock of its achievements up to Octo-

ber, 1922, reports work under way on

street plan, zoning, harbor develop-

ment, terminals, and bridges. Balti-

more's harbor development is also

being pushed.

LEGISLATION

The quantity of zoning legislation

alone would have been incredible five

years ago. Although some of the zoning
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ordinances have undoubtedly been put

through too hastily, there is neverthe-

less a very considerable number of a

comprehensive character. The impor-
tance of properly delegated authority
from the state has been brought home

by the Missouri decision, threatening
the St. Louis zoning ordinance. The
standard state zoning enabling act,

prepared by Secretary Hoover's ad-

visory committee on zoning, should be

a stimulus to wise legislation in 1923.

Laws and ordinances creating city

planning and zoning commissions have
increased in number and in geographi-
cal distribution. More southern cities

have taken the necessary preliminary

steps for city planning. An important

legislative proposal now pending is the

state city planning bureau for Mary-
land.

Of interest all over the country is

the application of excess condemnation
to the new Milwaukee traffic artery.

Providence has also recently employed
excess condemnation in the Wicken-
den street improvement. Flint, Michi-

gan, passed a building line ordinance,
in January, 1922, with no public pro-
test against its passage; and Cleveland

revised its original building line ordi-

nance after a year's successful operation

by a new ordinance passed December,
1921.

City planning legislation has un-

doubtedly derived material benefit

from the two authoritative monographs
issued in revised form in 1922, by the

NATIONAL MUNICIPAL REVIEW, mak-

ing available the legal experience of

Mr. Bassett and Mr. Williams. Most

important of all, however, is the ap-

pearance of Mr. Williams's long-antici-

pated treatise, The Law of City Plan-

ning and Zoning (MacmiUan), just as

the year closes. This is the first com-

prehensive American work in its field,

and, indeed, surpasses in scope any
foreign work. Its wealth of citations

coupled with the thorough organiza-
tion of subject matter and the unassail-

able status of its author gives the vol-

ume promise of far-reaching influence
on the future of city planning law in

this country.

TECHNICAL ADVANCE

An epitome of the technical advance
in city planning methods will be found
in Modern City Planning by Thomas
Adams, again a supplement to the
NATIONAL MUNICIPAL REVIEW, June,
1922. In technical work generally
throughout the country increasing at-

tention has been paid to regional stud-

ies, and the value of serial survey maps
in the determination of broad relations

more and more appreciated.
At the two meetings of the American

City Planning Institute during the

year problems of technique have been
thrashed over. The February meeting
was devoted to a discussion of data for

zoning and the November meeting
took the form of a "clinic" on Welwyn,
the new English Garden City. The
exposition of Regional Planning Theory,
"a reply to the British challenge," by
Mr. Arthur Comey, presented at this

Welwyn meeting (to be issued as a

pamphlet) is one of the technical con-
tributions of the year. Advances in

clearness of thought in city planning
matters were evident at the annual

meeting of the National Conference on
City Planning in such papers as Mr.
Hubbard's Parks and Playgrounds, Dr.

Strayer's School Building Program, and
Mr. Turner's Fundamentals of Transit

Planning.
2

The most important opportunity for

the development of city planning tech-

nique lies with the group of experts as-

sembled to prepare the Sage Founda-
tion's "Plan of New York and Its

Environs." A notable series of survey
2 Fourteenth Proceedings of the Conference

just published.
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maps for the New York region has al-

ready been prepared under the direc-

tion of Mr. Nelson Lewis, in charge of

physical surveys.

METROPOLITAN, COUNTY, AND REGIONAL
PLANNING

The "Plan of New York and Its

Environs" is our greatest regional un-

dertaking and its financing a generous
endowment of the cause. The plan
was launched at a meeting held by the

Sage Foundation in May, 1922, with

addresses by Mr. Hoover, Mr. Root,
and others of national reputation. A
full discussion of this great enterprise
will be found in the booklet issued by
the Sage Foundation at the time of

the meeting.
The Pacific Coast maintains its

reputation for progressiveness in the

'lishment of a Regional Planning
Conference of Los Angeles County,
which met first at Pasadena on Jaii-

uary ,'1, 1922. Hennepin County,
Minnesota, has secured the appoint-
ment of an official county planning
commission to co-operate with Minne-

apolis and local authorities for the sys-
tematic development of the county.
In Wisconsin the rural plan commis-
sioners have been at work over a year.

Pittsburgh is largely responsible for

the joint committee representing the

official city and county planning com-
missions and the citizens' committee to

effect a close liaison between these

three planning bodies. The setback

to Cleveland's metropolitan planning
commission has already been men-

tioned, but the metropolitan park
work is going forward. A regional

project concerning our national capital
is afoot with good promise of fulfillment,

through the efforts of the city planning
authorities of Baltimore and the Na-
tional Commission of Fine Arts for a

Maryland state bureau of city planning.
Boston, regarded as the home of

metropolitan development in municipal
affairs, has nevertheless lagged in co-

operative city planning. Valuable re-

ports have not been followed by action.

Of more than local interest, therefore,

is the report of the Boston Chamber of

Commerce recommending the forma-
tion of a permanent metropolitan plan-

ning board with power to construct

transportation facilities of a metropoli-
tan class. This report was presented
at the November meeting of the Mas-
sachusetts Federation of Planning
Boards and there endorsed, a large
number of the planning boards in the

metropolitan district being present.
There is reason to hope that a bill can
be put through the legislature which
will crown the long series of efforts to

secure a powerful metropolitan agency.
This report contains an excellent as-

semblage of information on metropoli-
tan districts which should be of service

to other regions contemplating like

action.

ZONING

As last year, of all branches of city

planning, zoning has been foremost in

the public eye and in the press. The
work of Secretary Hoover's advisory
committee, already referred to, the im-

portant place given the subject in the

programs of national and local societies,

the popular and direct appeal of its

advantages to the home-owner, have
combined to advance zoning activities

north, south, east and west. On De-
cember 1, 1922, there were on record in

the office of the division of building and

housing of the department of com-
merce, 87 municipalities having zoning
ordinances, of which more than 60 are

comprehensive in character. The num-
ber with zoning plans in progress or

about to be undertaken is probably
close to 150.

A brief review of Zoning Progress in

the United States, prepared by Miss
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Mary T. Voorhees (of the division of

building and housing), was published
in the Engineering News Record for

September 28, 1922. At that date 75

per cent of the cities of the United

States with a population of over 100,-

000 were zoned, or about to be zoned,
and the small cities and towns far out-

numbered the larger ones in zoning

activity. Twenty-five states and the

District of Columbia now have laws

granting either all or some of their

cities the right to zone. In this article,

record was made only of those cities

which were actually known to have

passed zoning ordinances. Since that

date, news has been received of the

passage of nine ordinances including

Memphis and Indianapolis. Of the

cities which passed ordinances earlier

in 1922 may be mentioned St. Paul,

Wichita, Jersey City, and Hoboken,
besides many smaller New Jersey mu-

nicipalities, Syracuse, Richmond and
Dallas (use only), Akron and Janes-

ville. The Atlanta ordinance (Robert

Whitten, consultant) has aroused wide

discussion because it adds race dis-

tricts to the usual classifications.

Among the zoning plans being com-

prehensively prepared are those for

Baltimore, Philadelphia, Boston, Provi-

dence, Pittsburgh, Chicago, Grand

Rapids, Detroit, Columbus, Toledo,
Kansas City (Missouri), Lincoln, Seat-

tle, and Spokane, and Springfield,

Massachusetts, where an interim ordi-

nance was recently enacted.

PLAN REPORTS

Comprehensive plan reports have
been published during 1922 for East

Orange, New Jersey, Springfield and

Worcester, Massachusetts (all three

with Technical Advisory Corporation
as consultants) ; Fall River, Massachu-
setts (Arthur A. Shurtleff, town plan-

ner, John P. Fox, consultant on zon-

ing); Memphis, Tennessee, and Lan-

sing, Michigan (Harland Bartholomew,

consultant). Preliminary reports for

Kalamazoo, Michigan (Mr. Bartholo-

mew) and Hightstown, New Jersey

(Russell V. Black) have also appeared,
and a series of special studies for Pater-

son, New Jersey (Herbert S. Swan and

George W. Tuttle). Utica's Major
Street Plan (Mr. Bartholomew), the

Delaware River Bridge report, the St.

Louis Railroad Terminals report, and
the reports of and in opposition to the

Port of New York Authority may also

be added to the list.

The brief space allotted to this arti-

cle in the NATIONAL MUNICIPAL RE-
VIEW does not permit a more extended

mention of reports of special activities.

A fuller account with a bibliography of

plan reports for 1921-22 will be found
in Landscape Architecture for January,
1923, also reprinted.

Among the plans in progress might
be mentioned as especially noteworthy
the model town of Mariemont, near

Cincinnati, designed by Mr. Nolen,
and the huge Palos Verdes Project,

3

near Los Angeles, its design under the

charge of Olmsted Brothers with a

board of associated experts. Widely
scattered cities wrhich have reported

city plans under way, or about to be

undertaken, are Asheville, North Caro-

lina, Spartanburg, South Carolina,

Atlanta, Georgia, St. Petersburg, Flor-

ida, New Orleans, Louisiana, Chatta-

nooga, Tennessee, Toledo and Cin-

cinnati, Ohio, Duluth, Minnesota,
Oklahoma City, Topeka, Kansas, In-

dianapolis, South Bend, and Evansville,

Indiana, Troy, New York, Springfield,

Illinois, Long Beach and Paso Robles,
California. There are many others.

Before long it will be easier to make a

list of principal cities which are lag-

gards in city planning than to review

the accomplishments of those which
are active.

3 See REVIEW, September, 1922, p. 304.



PARTIES IN NON-PARTISAN BOSTON 1

BY DAVID STOPPER

Harvard Law School

How the Good Government Association replaced the Republican party
as the antagonist of the Democratic

"
organization" and why parties

will continue under the non-partisan ballot. :: :: :: ::

A I.ONX; list of opprobrious adjectives

has been used by writers on municipal

government to describe the political

situation in Boston before 1909. Yet

itially the same phenomenon char-

act prized the government of the Hub
as was to be found in other large cities :

the rule of a ]x>werful political machine
with all that tin- term implies. The
Democratic party was invincible, and
it> preponderance was maintained

iy l>y the refusal of the suburban

districts in the Metropolitan area to be

joined to the city of Boston. It became

apparent, therefore, that the only hope
for better government lay in attracting

to the existing Republican minority
the better class of citizens who were

voting the Democratic ticket, not be-
'

they believed it to stand for the

best interests of the city, but on ac-

count of the prejudice created by their

national political affiliations.

HOW NON-PARTISAN ELECTIONS WERE
ADOPTED

Accordingly six commercial organ-
izations and the Bar Association united

in 1903 to form the Good Government
Association. At the outset this body
did not endorse any candidates. It

1 The writer desires to acknowledge his in-

debtedness to Mr. Geo. H. McCaffrey, Secretary

of the Boston Good Government Association,

and to Messrs. A. C. Hanford and W. A. I.

Anglin, of the department of government at

Harvard, for valuable assistance in the prepara-
tion of the thesis on which this article is based.

3

merely furnished unbiased information

concerning their life, education and

experience, hoping thereby to influence

the party leaders to make satisfactory

nominations, but threatening to nom-
inate its own candidates if the old

parties |>ersisted in supporting the

objectionable office-seekers. While the

work of the Association was as valua-

ble as a mere educational force behind
an inert electorate could be, it was in-

effective politically before 1909. The
disparity in the {x>wer of the principal

parties rendered insignificant the vote

which the reformers were able to sway.
Voter's league tactics having failed,

another method was sought. In 1907

the administration of the government
was so extremely corrupt that, largely

through the efforts of the Association,
a Committee of One Hundred was
formed, which influenced the mayor to

appoint a finance commission to in-

vestigate conditions. During a year
and a half of careful work the commis-
sion issued its reports, which merci-

lessly criticised past administrations,
and indicated the imperative need of

scrapping a considerable portion of

Boston's municipal machinery, as well

as political traditions. It proposed a
charter embodying these features:

First, government by a mayor and
council of nine members elected at

large; second, the administration of

departments by trained experts ap-

pointed by the mayor, subject to

approval by the state civil service

83
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commission; third, nomination by peti-

tion, and removal of party designations

from the ballot; fourth, a permanent
finance commission "to investigate the

departments and to report from time

to time."

Naturally the political machines

opposed the adoption of these recom-

mendations. The state legislature was

prevailed upon to refer two plans to

the voters. Plan One (the bosses'

plan) provided for nomination by party

primaries and conventions, party des-

ignations on the ballots, a term of only
two years for the mayor, and a council

elected by wards. Plan Two was the

one formulated by the finance com-

mission. The inertia of the electorate

having been temporarily overcome by
the recent disclosures, the new charter

(Plan Two) was adopted by a vote of

39,170 against 35,276. The slight

majority of four thousand votes pre-

saged a division of the citizens into

two camps: the "Goo-goos," inspired

by the halo which now surrounded the

reform organization, and the "Gang,"
composed chiefly of the adherents of

the old order.

FIRST NON-PARTISAN ELECTION

The first non-partisan election took

place in 1910. In the Association's

report on candidates for that year
occurs this significant statement :

"
Con-

trary to a somewhat popular mis-

apprehension, Plan Two does not

involve the absence of all parties in

municipal politics, but on the contrary

distinctly contemplates the organization

of municipal parties. The recently-

formed Citizen's Municipal League is

such a party, and the so-called Timulty-

Curley combination may be fairly

regarded as a somewhat indefinite

move in the direction of another."

The Citizen's Municipal League was in

reality the substitute for the Republi-
can minority, while the Timulty-

Curley group represented the old

Democrats. In the election campaign,
the Association affected a non-partisan

attitude, but its leanings were unmis-

takable. The six candidates it recom-

mended for the city council were all

taken from the nominees of the

Municipal League, whereas it emphat-
ically opposed everyone of the Timulty-

Curley men. On the mayoralty candi-

dates, its stand was unequivocal.
"The real contest," the report reads,

"is between Mr. Storrow and Mr.

Fitzgerald; between decent govern-
ment and wasteful, corrupt, and in-

efficient government."
After the demise of the Municipal

League in 1914, the Association re-

mained the sole defender of the princi-

ples of those opposed to the Gang. In
the 1910 pamphlet it had styled the

League a municipal party, and the

interesting question arises whether
there is any reason aside from political

expediency for the insistence that the

term party should not apply as well to

the League's heir and successor, the

Good Government Association. The
test should be more substantial and

logical than mere nomenclature. The
activities of the Association support
the conclusion that it is the political

organization which the Republicans
and better class of Democrats have
followed in municipal elections, at

least since 1914.

The first of these activities is its

role in conjunction with the Boston
Charter Association, its faithful ally,
as the protector of the charter of 1909.

The Democratic leaders at the time of

its enactment realized that the new
charter would ultimately deprive them
of their power. Two of its features

were particularly repugnant to the

devotees of the old regime: First, the

requirement that the state civil service

commission approve the mayor's ap-
pointment of department heads made
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it almost impossible to reward their

henchmen with lucrative political

offices; secondly, the provision for a

small council of nine elected at large

threatened to disrupt the ward organ-

izations, since it prevented the leaders

from compensating their lieutenants

with a term or two in the city council,

and this destroyed most of the incen-

tive for maintaining the ward ma-

chines. Consequently an attack was

launched against the charter as early

as 1910, and it has been continued

yearly in an effort to return to the

status quo mite. The Good Government

iation, in guarding the new
charter, has in effect been defending

in municipal policies, and in this

lias clearly been performing one

of the functions of a municipal party.

THK DEMOCRATS VS. THE GOOD GOV-

VMENT ASSOCIATION*

By far the best indicators of the

change in the political alignment which

has occurred since 1909 are the four

mayoralty elections which have been

held under the new plan. The relative

strength of the Democrats and Repub-
licans U'fore the non-partisan plan

me effective stood in the ratio of

about two to one. In only five of the

twenty-five wards did the Republicans
have a majority. Another significant

fact is that while the total registered

vote in Boston in 1908 was 110,656,

only 70,716, or 64 per cent, voted.

Forty thousand men, a number large

enough to decide any election, were not

sufficiently interested to exercise their

franchise. It was on this body of

citizens that hopes for a change in the

political status rested.

In the first election under the new

plan, Fitzgerald, the Irish Democratic

candidate, defeated Storrow, the Prot-

estant "decent Democrat" endorsed

by the Good Government Association,

by the narrow margin of 1,400 votes.

Storrow would in all probability have
won had not Hibbard, a Protestant

Republican, also entered the contest

and polled several thousand votes.

Despite the outcome, however, this

election did much to advance the re-

form movement in Boston. The
baptism of the new-born charter evoked
an abnormal civic interest, for about

25,000 of the 40,000 who had failed to

vote in 1908 did respond at this elec-

tion, and fully 20,000 of these voted
for Storrow.1

Diverse elements were included in

this number. First came those usual-

ly termed "independents"; secondly,

many voters were attracted by the

prospect of reform, who had previously
abstained from taking part in the

"filthy politics" of the city; thirdly, a

large number came to Storrow's sup-

port because of the intensification of

the religious division which followed

the introduction of the non-partisan

plan. Boston was a Democratic strong-
hold in national elections, and many
non-Catholics had, under the old

ne, voted the Democratic ticket in

city elections merely by force of habit,

or through a false sense of party loyalty.
The spell of non-partisanship had a
beneficial influence on these men, in

that it freed them from the national

party prejudice. But another form
of prejudice the religious assumed

greater importance under the non-

partisan plan, and the non-Catholic

forces gained. It is true that the

political division had been roughly

along Irish Democratic, Yankee Re-

publican lines before 1909; but in the

election under the new plan in 1910 it

1 One of the favorite arguments of the Gang
ever since, to bear out their charge that the Good
Government Association is backed by certain

financial interests, is that Storrow spent over

$100,000 on this campaign. It is contended by
the G.G.A. that Fitzgerald spent fully as much,
if not more. The exact figures are not obtainable.
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became more pronouncedly a Catholic

versus Protestant issue, with one

significant exception in the case of

those known as the "decent Demo-
crats," who constituted the fourth

element of the twenty thousand new
votes which Storrow succeeded in at-

tracting. Most of these "decent

Democrats" were Irish citizens striving

to secure better government.
Has this alignment remained as es-

tablished in 1910, or has the power
shifted sufficiently to give one of the

contending forces a distinct advantage?
In 1914 the Good Government Asso-

ciation endorsed another of the "de-

cent Democrats," Thomas J. Kenny,
in an effort to defeat James M. Curley,
one of the foremost leaders of the op-

position, and a man of great influence

and popularity among his co-religion-

ists. Curley won with 43,262 votes,

against 37,522 for Kenny. About

81,000 votes were cast at this election,

14,000 less than in 1910. Of this num-
ber Curley suffered a loss of about

4,000, and Kenny of about 8,000, com-

pared with the vote of the respective

sides in the Storrow-Fitzgerald con-

test. In other words, the figures indi-

cate that the relative strength of the

Gang and Good Government forces

remained fairly constant.

In 1917 Curley was the Gang candi-

date for re-election, and the Goo-goo

opposed to him was Peters, a Protestant

Democrat; but Gallivan, another Cath-

olic Democrat also became a contest-

ant, and his candidacy ensured the

election of Peters, just as Hibbard's

interlopement in 1910 contributed to

Fitzgerald's victory.

THE WOMAN'S VOTE DOES NOT ALTER
THE RESULT

The 1921 election was the first in

which the women voters participated,
and it provides an object lesson on the

woman suffrage problem, as well as on

their probable influence under the non-

partisan scheme of elections. It is t(

their credit that the same proportion
of the registered women voters cast

ballots as men. Of 133,275 registered
male voters, 102,704, or 78 per cent,

actually voted, while 59,428 of 87,131

women, or 78 per cent, participated in

the election. It may be to their dis-

credit that the addition of this vast

number to the electorate caused no

change in the comparative strength of

the parties. It was a reasonable ex-

pectation that the women voters would
add greatly to the Good Government
forces. The very name, if not the

ideal, was expected to have a psycho-

logical effect. The result, however,
was disappointing to the Goo-goos.

Curley nosed out Murphy by the

slight margin of 2,470 votes. The 60,-

000 women voters had apparently
divided between the two principal

parties without disturbing the balance

to any noticeable extent.

THE RELIGIOUS ISSUE

The 1921 election was characterized

also by a greater exploitation of reli-

gious prejudices. The Good-Govern-
ment Association made a politic move
under the existing circumstances by
endorsing a "decent Democrat" who
was also a Catholic. The Gang,
threatened with the loss of one of its

most effective weapons, proceeded in a
most insidious manner to reflect on the

quality of Murphy's Catholicism. It

then circulated reports that Murphy
was a member of the Loyal Coalition,
that he was supported by the American
Protestant Association, and that his

affiliations in general were non-Cath-
olic. One of the surprising features is

that this campaign of misrepresenta-
tion was carried out principally by a

group of women, who became known
as the "poison squad." Their work
was more effective in detracting votes
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from Murphy in favor of Curley than

the candidacies of Baxter and O'Con-

nor, who together received but 15,000

f the 160,000 votes cast.

_nificant proof can be ad-

duced for the persistence of the align-

ment as drawn in 1910 than the follow-

ing tabular presentation of the results

of the four elections which have been

held under the new plan:

of the voters, and this minority rule

has vested control of the council in

the Gang.
That this factional struggle exi>N,

and that the parties are the two de-

scribed, is borne out further by the

testimony of the press and by the

admission of the Association itself.

The Boston Herald in an editorial

November 1, 19*20, says: "Nomination

Total V'oU G.G.A.

1910 95.393 STOBBOW
191 1 80,883 KENNT
1917 88,302 Prruta

19*1 ..lGi.13* MURI-HT

Gang

45,775-47-1-% FknoBRAi.n 47.177-49+%
37.522-46+% CUBLET 43,468-53+%
37,952-48+% CUBLET & GAI.I.IVAS 48,275-54+%
71,791-44+% CUBLET 74,261-45+%

IAIEN ELECTED BY MINORITY

The council elections do not lend

theniM-lvo easily to detailed analysis,

and may best be considered in general
1!10. During this period, the

Good Government Association has

! 47 men, of whom :M have
been successful. In its pamphlets

rting on candidates, it has gener-

ally advised the defeat of those

"iisly with the Gang, whereas it

ha- n --.I a milder form ("we cannot

imcnd lii^ election") in the case

of any other candidates who were

thought to \*e unqualified. The divi-

sharply drawn. Each side

knows its opponents, but while the

has resorted to its old party
methods of hurling abuse at the Goo-

ciation has done its work
in a more dignified, systematic, and
effective manner, by giving facts about
the objectionable men which were

formerly never exposed to the scrutiny
of the voters. The latter have not,

however, become enthused over this

sen-ice. In the council election of

December, 1921, about 31 per cent of

the voters did the electing, while an
even smaller percentage voted in the
1922 election. The present council is.

therefore, a body elected by a minority

by petition and the elimination of

party designations have not freed

Boston from the incubus of factional

politi This statement assumes

that the non-partisan plan was con-

ceived as an instrument for the total

abolition of local partisanship. It is

doubtful whether the elimination of

municipal political divisions is possible

or even desirable. The editorial does,

nevertheless, emphasize the existence

of factions, suggesting that the Demo-
crat ic-Republican alignment has merely
been supplanted by the Gang-Good
Government Association division. Tl i i s

may be inferred also from the following

comment in the Boston Post on the

1920 council election: "The result of

the election yesterday means that the

city council will continue for another

year at least in control of the anti-Good

Government Association forces." The
Boston Herald in its issue of December
15, 1920, speaks of the council election

as follows: "Hoping for a much better

showing, the Good Government Asso-

ciation had predicted not only the

re-election of Hagen and Lane whom
it had endorsed, but also Kinney,
whom it had endorsed to defeat

Moriarity for re-election. But when it

became clear that most of the voters
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intended to stay away from the polls,

the officials of the Association con-

ceded long before the polls were closed,

that Kinney had been defeated and

Moriarity elected." This harks back

to the methodology of the old party

campaigns. The flavor of official

predictions is still preserved.

THE G.G.A. A POLITICAL PARTY

Objectively, therefore, the Associa-

tion functions like, and is regarded as,

a municipal party. Subjective evi-

dence to the same effect is found in an
official pamphlet issued in December,
1920, in which the Association's mem-
bership is held to include "all those

who support its work either financially
or politically." If an organization

participating regularly in the political

campaigns of a city considers that the

forty or fifty thousand who vote for its

candidates are members of that organ-
ization, what can distinguish it from

any political party? The executive

committee places its stamp of approval
on certain men, and the members of the

Association ratify these choices about
as implicitly as the Gang follows its

leaders. This is conceded in the

pamphlet referred to, which holds that

"Many thousand voters habitually
follow the recommendations of the

Association substantially, if not wholly,
and the influence of the Association,

exerted mainly in this manner, has in

the course of years become so well

recognized that it is generally admitted

to be the most powerful single factor in

municipal elections at the present time."

A municipal party may fairly be de-

fined as any political organization

which, independently of the state and
national parties, habitually participates
in local elections in support of certain

candidates, principles, or policies. The
Good Government Association fulfills

all the essential conditions. Moreover,
as the aggressor in Boston elections

since 1910, it has compelled the "antis"

to rise to its own level. Since the

"Gang" has been forced to act inde-

pendently of the state party in local

elections, to depend on its own men
and their own principles, and to stand

in opposition to the reformers, it also

meets the requirements of a municipal

party.
It may be objected that the power of

nomination is the principal characteris-

tic of parties. The answer is that both
the Gang and the Good Government
Association do in effect have this

power. Nomination is nothing more
than a method of selection, and its

substitute under the non-partisan plan
is the party "endorsement." Suppose,
for example, that after the preliminary
elimination of aspiring candidates be-

cause of defects in their records, the

Association still has more office seekers

than the number of offices to be filled.

There is little doubt that it would
endorse those who promised to make
the most effective popular appeal.
This process is to all intents and pur-

poses little distinguishable from the

method of selection by a nominating
committee and party primary. Nom-
inations under the partisan plan was a
means of concentrating the party vote

behind those candidates who could

attract the largest vote; endorsement

under the non-partisan plan accom-

plishes the same result. The council

elections from 1910 to date, which are

summarized in the following table, are

quite convincing on this point:

Total number elected to the council (1910-

1922) 50

Number of these endorsed by the G.G.A . . 32

Number of these endorsed by the "Gang" . 15

Number of these who ran independently. . .3

50

LOCAL PARTIES AND LOCAL ISSUES

Boston's experience suggests several

conclusions as to the non-partisan
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municipal plan. (1) The separation of

local from state and national elections

requires a group effectively organized
for the purpose. (2) The very nature

of its work compels such an organiza-
tion to adopt tactics which stamp it as

a party, even though it assumes the

name Good Government Association

or Municipal League. (3) The loosen-

ing of the bonds of national political

affiliations tends to effect a realign-

ment of the voters on the basis of racial,

ious and class differences, since

men whose interests are similar or who
are otherwise bound by close ties tend

to gravitate together. A survey by
correspondence of thirty other non-

partisan cities has reinforced the ob-

^inns drawn from the writer's

>ual study of Boston.

The problem which engrossed the

student of municipal government at

the inception of the non-partisan
scheme was that of administrative

inefficiency, which was so intimately
connected with machine politics. Non-

partisan elections, although they have
failed to eliminate parties, have con-

tributed towards a higher type of

official and an improved administra-

tion. But these benefits have been

purchased at a heavy cost: an intensi-

fication of the racial and religious
(

I
nest ion. It is submitted that from

the point of view of the principles of

democratic government this is a de-

cidedly more serious problem than
that of maladministration of munic-

ipal affairs. No more subversive force

threatens our institutions than the

shrouded form with masked fare, the

incarnation of racial and religious

hatred as a principle of political

action.



ITEMS ON MUNICIPAL ENGINEERING
EDITED BY WILLIAM A. BASSETT

Tastes and Odors in Public Water Supplies.

Unusual and unpleasant tastes and odors in

public water supplies which otherwise are en-

tirely suitable for domestic use are of not infre-

quent occurrence. The causes of these manifes-

tations are in general well known to water supply

engineers, together with ways of combating

them, but there is need for an explanation of

these causes and their significance to the public.

The reasons for this are simple to understand.

People have been taught that unsuitable water

supply is a potential carrier of diseases and any
sudden change in the physical characteristics of

water supply is apt to cause distrust in the

quality of that supply.

An unusual example of this character was dis-

closed by the experience of the city of Danville,

Illinois, during the winter of 1921. The water

in reservoirs supplying that city reached a low

level in the late fall of 1920 and unpleasant

tastes and odors developed. At the request of

the local health officer, who was led to believe

that the water was dangerous because of the

taste and odor, the state department of health

was requested to investigate. The investigation

demonstrated that the water was safe for domes-

tic use, although it had taste and odor. How-

ever, the school authorities of the city took

somewhat hasty action and cut off temporarily

the local supply from the schools. In one school

the drinking fountain was cut off and a barrel of

water provided for the school children. This

water was obtained from a shallow dug well

located only about fifteen feet from a privy

and open to probable contamination from that

source. Fortunately, this condition was dis-

covered before any serious illness developed as a

result of the use of water from this source of

supply.

Emphasis should be placed on the fact that

taste and odor do not necessarily represent un-

suitable quality of water. It is true that the

physiological effect of such characteristics is

sometimes bad on certain people and may tend

to lower their general physical condition. A

greater hazard perhaps lies in the unintelligent

distrust of water supply having such character-

istics and the resort to other supplies of ques-

tionable safety. Without going into the tech-

nique of the subject, attention is called to the

fact that tastes and odors in water supply are

generally due to one of two causes. These are:

first, the presence of micro-organisms in the

supply, and, second, the effect of free chlorine or

hypo-chlorite used for purification in order to

safeguard the quality of the water.

Micro-organisms may and frequently do occur

in stored water supply, even when of the best

quality.

An unusual example of this character occurred

during the fall of 1921 in the Catskill water

supply of New York City. The presence of a

micro-organism, Synura, in that supply im-

parted to it a very pronounced taste, described

as resembling that of a ripe cucumber. Its pres-

ence was not discovered in time to enable suit-

able treatment of that supply until it had been

used by the public for a few days. There was

nothing sinister in the presence of this micro-

organism and an increase in the amount of

chlorine given the water, together with treatment

of copper sulphate, corrected this condition in a

very short time.

*

Safeguarding the Use of Steam Boilers They

May Be More Dangerous Than Dynamite.
Further progress in the reduction of explosion

hazard incidental to the operation of steam

boilers should result from the adoption of the

proposed amendments to the so-called Boiler

Code of the American Society of Mechanical

Engineers which were recommended by that

Society at its annual meeting recently held in

New York City. The Code comprises standard

specifications for the construction of both high

and low pressure steam boilers, together with hot

water heating systems, and rules governing the

operation of these types of plant equipment.

In 1915 it was recommended in practically its

present form to the council of The American

Society of Mechanical Engineers by a committee

of prominent engineers after a comprehensive

study of the problem extending over a period of

four years. Since that time the essential provi-

90
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sions of the Code have been incorporated in the

laws of seventeen states and ten cities in the

United States. Since the adoption of the Boiler

Code, records show that those states and cities

have been singularly free from fatal accidents

due to boiler explosions. It is also stated that

as a result of the adoption of similar legislation

he German government before the war,

accidents of this character were reduced to but

five or six a year throughout the entire empire.

It is believed that the public at large does not

appreciate adequately the hazard that exists

from unregulated boiler construction and opera-

tion. Mr. John A. Stevens, chairman of the

r code committee of the American Society of

Mechanical Engineers, states that steam not

properly controlled is more dangerous than

mite. Another authority, Professor R. II .

Thureton, in comparing the energy of water and

am in the steam boiler with that of gun-

powder states that a cubic foot of heated water

under a pressure of 60 or 70 pounds per square

. the latter being the ordinary pressure of

heating plants, has about the same energy as one

pound of gunpowder. The energy stored up in

rdinary boiler of this type under the condi-

noted, if released through accident, would

be sufficient to project the boiler to a height of

over 5,000 feet with an initial velocity of approxi-

mately 588 feet per second. The location of a

T magazine beneath a school or large

office building or under the sidewalk of an im-

portant street would produce a storm of protest

the citizens of any community, and if

ual conditions demanded the continuance

.<-ha hazard in their midst, the most strin-

gent regulation and other precautionary meas-

ures would be demanded by the public in order

to protect the community.
At the same time there are to-day many com-

munities in which the laws of the city and state

governing the construction and operation of

both steam and hot water boiler plants are of the

most lax and ineffective character. That the

hazard incurred as the result of these conditions

is a serious one is demonstrated by the number
of boiler expositions that occur each year. It

imated that this equals at>out 1,500 annu-

ally. The loss of life from these causes ranges
from four to five hundred annually, the number
of people injured reaches approximately double

those amounts, while the property loss amounts
to hundreds of thousands of dollars each year.

It is moreover an established fact that all

boiler explosions are preventable. Good design,

good construction, and good management may
be said to be the three main requirements of safe

boiler operation. Of these three, good manage-
ment is equal in importance with the first two

requirements, and an essential feature of good

management is regular effective inspection.

The Boiler Code of the American Society of

Mechanical Engineers not alone definitizes the

requirements to be met to ensure suitable design

and construction, but also points the way to

securing effective management.
It may be said without qualification that if the

provisions of the existing Code were uniformly

adopted and enforced the hazard from boiler

explosions would be in the main eliminated.

*
Public Improvement Construction Work by

Department Forces vs. U. S. Contract System.

Sound arguments against any general practice of

conducting public improvement construction

work by department forces rather than by con-

tract are presented by Mr. William C. ConneU,

consulting engineer, in a report based on a study

of the administration of the Pennsylvania state

highway department, made by Mr. ConneU for

Governor-Elect Gifford Pinchut of that state.

WhUe obviously the conclusions arrived at with

regard to this practice are directed particularly

to the administration of state highway construc-

tion work, the principlesenunciated apply equally

well to all classes of public improvement con-

struction work whether conducted by the state

or any municipality. Mr. Council's discussion

of this matter appeared in connection with his

consideration of the administration of a special

bureau established during 1920 for the purpose

of carrying on highway construction work with

state forces. His comments on the subject in

question are substantially as foUows:

"The bureau was organized with a view to

training an organization that would take over

the work on which the contractors might fail, due

to financial difficulties or other reasons, and to

perform work where it was felt that competitive

bids were too high.

"The first reason would have some merit if it

were not for the fact that the maintenance divi-

sion of the state highway department, through

the nature of its work, is necessarily called upon
to do so much work with its own forces that these

forces could not be readily used to finish the

work where contractors failed to complete their

contract.
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"The second reason is very questionable, as it

is hard to conceive of an organization employed

by a state department, confronted with the red

tape and difficulties surrounding public depart-

ments, performing work more cheaply than it

can be performed under competitive bids, pro-

vided complete information concerning the work
to be performed is supplied to bidders.

"There will always be instances where the

bids are too high, but the work can be readver-

tised. There may be isolated instances where

department forces will do work of this nature

cheaper than under a competitive basis, but

when all the factors entering into the cost have

been given proper consideration the competitive

system taken year in and year out will be less

costly for this character of work. Construction

work by state forces to the extent it is being
done in Pennsylvania to-day is establishing a

dangerous precedent. Even though they may
be doing the work economically and efficiently,

it can be readily understood how it could be

abused under a purely political or inefficient

administration of the state highway department,
such as states have from time to time.

"With our present form of government the

method of performing work under the jurisdiction

of a public works department should be designed
to safeguard the public interests best throughout

changing administrations. It is, therefore, a

much wiser and safer policy to devote all possi-

ble energy to the development of healthy com-

petition of competent contracting forces in

public work. . . .

"It may be desirable to do some construction

work with state forces, but it should be confined

to small jobs of a nature that are not easily

specifiable, or can be more readily handled by
the state forces than under competitive bids.

In short it is inadvisable for the state to go into

the construction business to any greater extent

than is necessary. The controlling factor should

be the character of the work. All work that is

not easily specifiable and subject to proper
control under contracts may be performed by
state forces. But all work that is specifiable,

and of a definite nature so that bids can be re-

ceived on predetermined quantities and the work

properly inspected, should be done so far as is

possible under competitive bids."

*
Weakness of Special Assessment Bonds in

State of Washington. Inadequate protection of

the holders of local improvement bonds ap-

parently constitutes a serious defect in the laws

of the state of Washington governing the financ-

ing of local improvements. Weaknesses of this

character are particularly in evidence in the law

under which improvement bonds are issued,

knov'n as the Local Improvement Law. Article

13 of that law provides for the establishment by
a city council of improvement districts within a

municipality for the purpose of carrying out

street, sewer, or other local improvements and

distributing their cost over the property within

the district deemed to be benefited.

Upon completion of any such improvement,
the property owners may, within 30 days, elect

to pay cash for the assessment levelled against

their property, or the city can issue bonds for the

total cost involved. The law provides that such

bonds shall constitute a lien against the property
benefited. The council, at the time of passing

the ordinance establishing assessment districts,

must stipulate the term of the bonds. Ordina-

rily, the bonds issued are twelve-year serials. In

any event the property owner is required to pay
his assessment, which includes interest charges,

by installments so that the last installment will

be paid two years before the bonds mature.

Thus, for twelve-year bonds the property owner

pays each year one-tenth of the principle and

interest comprising the entire cost of the im-

provement. This gives time for the adjustment
of delinquencies in payment before the maturity
of the bonds.

This policy representing as it does a means of

providing for the retirement of a certain amount

of bonds each year would appear to be entirely

sound were it not for certain weaknesses in the

law. The latter relate to protection of the bond-

holder in the event of delinquency on the part of

the property owners in the matter of paying
assessments levied. Naturally the liquidation

of bonds as they mature depends upon funds

collected from the special assessment liens on

property benefited. The first application on

these funds is for interest charges and if property

owners fail to pay their assessments on time, it

will be necessary either to provide funds for

retiring the bonds from other sources or else

default in making bond payments. There is, of

course, always recourse to foreclosure sales either

by the county or the municipality. This prac-

tice entails considerable delay and does not

always ensure securing adequate funds to meet

the complete payment of bond indebtedness.

Moreover, while under the provisions of the
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Local Improvement District Law the city may
foreclose for the unpaid assessments, there is no

law to compel the city government to do this.

It is true that cities with twenty thousand

population or over are permitted by an act of

the 1917 legislature to create either a "Local

Improvement Guarantee Fund" or Revolving

Fund maintained by general tax levy for the

purpose of taking care of bond delinquencies.

Even this protection to the purchaser of bonds

is not made mandatory on the part of the city.

In Spokane a revolving fund was established and

later discontinued by the following city adminis-

tration, thus removing an element of protection

that the purchaser of any bonds issued during the

first administration might have been led to

believe that he had. Apparently there are

sound grounds for modifying the present Local

Improvement District Law so as to provide

addkional protection to the purchasers of im-

provement bonds.

It is stated that practically every city in the

state of Washington, with the exception of

Seattle, has improvement bonds in default. In

spite of this fact, the statement is made that

there is a ready market for municipal bonds of

that state. However, the rate of interest on

municipal bonds is said to range as high in some

cues as 8 per cent and to prevail at about 6

per cent. This would indicate that these bonds

were not regarded as particularly desirable in-

vestments from the banking point of view as

would otherwise appear. Cities whose credit is

unquestioned in other states ordinarily find a

ready sale of their bonds at much lower rates of

interest than prevail in Washington. Whether

these conditions can be attributed with justice

to the above weaknesses in the assessment bond
law of Washington is problematical. It should,

however, be noted that anything that tends to

affect harmfully the city's credit whether evi-

denced by a demand for higher rates of in-

terest on its bonds than are required elsewhere,

or in other ways, is undesirable and should be

avoided.

*
Control of Traffic Movement on Important

City Streets. Synchronized movement of ve-

hicular traffic by means of a system of signal

lights operated from towers has been tried with

success on certain important streets in some of

the larger cities of this country. In fact the

control over traffic on Fifth Avenue, New York,

which has been effected by this means has proven
so satisfactory that the original signal towers

have been replaced by more permanent and

ornamental ones and an extension of the system
is planned for other thoroughfares in Manhattan.

It is interesting to note, however, that the pro-

posal for the extension of the system dispenses

with the signal towers in the middle of the

street. The reasons for this modification of

the present arrangement as outlined by Hon.

Julius Miller, president of the borough of Man-

hattan, apply not only to the local situation but

also to practically every community contemplat-

ing the installation of a traffic control system of

this character. Mr. Miller points out that any
obstruction within the highway is an impediment

to free movement of traffic and should be avoided

where intensity of traffic is very great. Ob-

viously, signal towers cannot be located on any
street or avenue which has an elevated railroad

structure or surface tracks.

In order to operate a system of this kind on

avenues or streets where such conditions exist,

signal lamps would have to be supported by some

other structure. The logical place for the signals

is on lamp-posts at street intersections preferably

suspended from an arm extending diagonally

into the street intersection. An arrangement of

this kind would make such lights visible for a

considerable distance from both intersecting

streets. One such light at each intersection

would flash the signal to all traffic on any avenue

or street and on account of their proximity there

would be less obstruction to their visibility in

foggy weather or from any other cause.

The cost of installation of a system of this

kind would also be materially less than that

where signal towers are used. Also the cost

of operating the system would also be materially

reduced as two men at a single point could con-

trol lights operating over a very extensive area.

This would release traffic officers located in

towers for service in controlling pedestrian

traffic at important intersections which is ad-

mittedly a necessary service.



RECENT BOOKS REVIEWED
COUNTY AND TOWNSHIP GOVERNMENT IN THE

UNITED STATES. By Kirk H. Porter, Assist-

ant Professor of Political Science, University

of Iowa. Macmillan, 1922. Pp. 362.

This valuable volume gives us the first text-

book on county government, replacing the

pioneer book of H. S. Gilbertson, which broke

ground in this subject in 1917. Gilbertson's

book had to be privately printed because of lack

of interest in the theme, and the fact that Mr.

Porter was able to get a regular publisher to

handle his manuscript is in itself a mark of prog-

ress. The library of county government litera-

ture now numbers three volumes and a half.

Fan-lie and Maxey being the other authors, but

as this book makes Gilbertson's almost unneces-

sary by overlapping it rather completely, it is a

substitution rather than an addition.

Professor Porter omits the attack on county

government as a rotten and dangerous neglected

political institution which was Gilbertson's mes-

sage and which still is the main burden of the re-

former in this field, but he does, in milder phrase,

speak well of orthodox and sweeping reforms

even if he does not dwell upon the necessity for

any reform at all.

Starting historically, he describes the current

variations of county government in the various

groups of states, shows the inherent weaknesses

and anachronisms of the framework and freely

recommends the full list of reforms which we of

the National Municipal League are urging, such

as:

District attorneys to be made subject to an

appointive attorney-general of the state.

Sheriffs as peace officers to give way to state

police.

Public defenders to replace assigned council.

State administrative oversight of county
finances.

Short ballot county clerk, treasurer, assessor,

etc., to be made appointive under the county
board.

County the unit for education outside of cities,

for highways, health, care of dependents,

assessments, etc.

Reduction of powers of townships and other

small units.

Abolition of coroners.

County manager (although he did not appar-

ently have quite the nerve to picture this

radical feature in his diagram of a revised

government).

As he neglects to do more than gently deplore

the present state of county government without

picturing its badness, so also he refrains from

substantiating the need for his specific proposals

of reform. Moderation is fashionable in text-

books, but Professor Porter takes refuge so

uniformly in true but unsupported generalities

that he neglects to prove his case. And to have

brought new and later evidence to support

Gilbertson's demand for county government re-

form and to have adduced new documents in

advocacy of the specific proposals of reconstruc-

tion would have been helpful to the cause and

not unwelcome in the classroom.

RICHARD S. CHILDS.

*

TAXATION OF FEDERAL, STATE AND MUNICIPAL

BONDS. By John H. Hoffman and David M.
Wood. New York: Wilbur and Hastings.

Pp. 115.

Though this little book is prepared for in-

vestors and dealers in federal, state and munici-

pal bonds, the presentation which it gives of the

present federal and state laws and decisions on

the subject of the taxation of bonds raises a great

many questions of current interest. The book

itself is divided into two approximately equal

parts: the first deals with the general rules of law

with regard to the taxing power, taxation of

federal bonds, taxation of state and municipal

bonds, exemption of state and municipal bonds,

contracts for exemption, income taxes, taxation

of bonds of non-residents, inheritance taxes,

franchise and privilege taxes, and taxation of

corporate stock. Not more than a few pages

each are devoted to these topics. The entire

definition of the taxing power both of the federal

government and of the state governments, and of

the limitations of the taxing power are disposed

of in three introductory pages. The second

part of the book is arranged alphabetically by
states and territories. Under each state or terri-

tory the provisions of law with regard to the

exemption or taxation of bonds, with citations of
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law and of decisions, are presented in outline

form under the following five topics:

1. Bonds of the United States and territories

i. Bonds of the state

3. Bonds of subdivisions of the state

4. Bonds of other states and subdivisions

5. State income tax provisions

The book shows signs of careful preparation

and is well annotated with extensive footnotes.

The table of contents, table of cases, and the in-

dex which is very full for so brief a volume, are

an object lesson to those who are engaged in

preparing books to be of use to others than the

author.

The student of taxation will naturally be dis-

appointed in finding no discussion at all of the

larger economic and political problems iiu

in the tax exemption of federal, state and munic-

ipal bonds. In spite of the nation-wide agita-

tion for the abolition of tax exemption for all

public bonds, there is in this volume no echo of

the general discussion. The volume is intended

by the authors to present a concise exposition of

the law of taxation and an analys's of the tax

laws rather than a treatise on the broader prob-

lems involved. This task has been well done.

L.UTHEH G CLICK.

ELECTRICAL RATES. By G. P. Watkins, Ph.D.

Baltimore: The Lord Baltimore Press, 1921.

Dr. Watkins' discussion of modern theory and

practice with respect to rates charged for elec-

tricity for power and lighting purpose* is pre-

sented to the country at a time when this par-

ticular field is in need of a great deal of sound

enlightenment. His Electrical Rate* is an out-

growth of nine years of experience in the statis-

tical bureau of a public service commission.

In the li^'lit of the very recent decision of the

Wisconsin commission in the Chippewa Power

Company case, where a court decision was set

aside and the municipalities nearest the source of

energy were given preference in rates, and be-

cause of the increasing number of rate litigation

cases, it is evident that the subject of differentia-

tion in eltvtriral rates is at present a much
mooted question of public policy and of vital

importance in our modern economic structure.

Introducing this subject from the standpoint
of interest and importance, Dr. Watkins sketches

briefly the types of load curves common to

various kinds of service corporations, and indi-

cates in what respects these load curves have

changed since the early days of small isolated

plants supplying strictly lighting loads, to modern

light and power systems with their numerous and

complicated problems.

His discussion then takes up in detail every

phase of differential rate making in vogue and in

discard, with opinions as to the value and limi-

tations of each. He concluded with a descrip-

tion of the general theory of differential rates,

noting the occasions for price differences and

stating the significance of rate analyses from a

legal and a political standpoint as well as the

economic.

Dr. \Vutkins proposes a schedule of fair

electrical rates for power and light which could

be used under certain operating conditions, but

he does not attempt to determine equitable re-

turns on investments in electric manufacturing

companies. His discussion practically limits

itself to differentiation.

From the stamlj>oint of municipal versus

private ownership of public utilities, the dis-

cussion is of such a nature that the facts pre-

sented will apply equally well to rate making
under either condition. Dr. Watkins' attitude

in this respect is that of the impartial student

who wishes to disclose the facts and study <-\ <-ry

angle of the situation from its intrinsic merits.

Electrical Rate* may perhaps be very well

adapted at a text-book for engineering or ac-

counting classes in college work. However, the

great value of the material found in the discus-

sion, coupled with the evident care used in the

presentation of the subject, would seem to

indicate that operators, owners, and regulatory

commissions will be the chief beneficiaries.

HAROLD S. LANOLAND.

THE SMOKELESS CITT. By E. D. Simon,

Lord Mayor of Manchester (England), and

Marion Fitzgerald, Associate of the Royal

Sanitary Institute. New York and London,

1922: Longmans Green & Co. Pp. 82.

Here is a little book of importance out of all

proportion to its size. It deals with the smoke

problem wholly in its relation to the domestic use

of bituminous coal. As Lord Newton says in

his introduction, "The battle . . . against

industrial smoke may be said to have been won

in principle," and this is a fact in the United

States as much as in the United Kingdom. But

the coal strike has made smokeless anthracite all
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but impossible in the United States for most

houses and kitchens, wherefore we are facing

more and worse atmospheric pollution.

Mr. Simon and Miss Fitzgerald have addressed

themselves in gratifying detail to the problem,

and in this work propose methods which if

carried out would make possible approximately

smokeless use of the coal which must come to be

our main resource for home heating and cooking

in America. Stress is laid on the use of coke, of

gas, of electricity, and the firing methods detailed

where "soft" coal must be used are parallel with

those laid before the 1921 Convention of the

American Civic Association in Chicago by an

able official of the Bureau of Mines.

This English work is commended as con-

structive, timely and valuable.

J. HORACE MCFARLAND.

THE WOMEN'S DAY COURT OF MANHATTAN AND

THE BRONX. A reprint from The Journal

of Social Hygiene for October, 1922, published

by the American Social Hygiene Association,

370 Seventh Avenue.1

This is the fourth of a series of studies by George
E. Worthington of the American Social Hygiene

Association, and Miss Ruth Topping of the

Bureau of Social Hygiene, of specialized courts

dealing with sex delinquency. The preceding

studies were of the Morals Court of Chicago, the

misdemeanants' division of the Philadelphia

Municipal Court and the Second Session of the

Municipal Court of the City of Boston.

The fifth section will present a comparative

study of the four courts. This will probably prove

to be the most valuable to the general reader, for

the detail studies of the individual courts, of the

laws which they enforce and of their procedure

and the results obtained, are presented in too

much detail to interest the general reader while

comparison is practically impossible except to

those thoroughly familiar with any one of the

four.

Of the Women's Court of New York the writ-

ers say it
"

is the first court in the United States

to be established as a special court dealing with

women delinquents. There is doubtless no other

court in this country to-day which is so highly

specialized along the lines of sex delinquency."

The most striking of the laws, with the enforce-

i It is expected that the Studies will be combined and

reissued as a velume ef the Bureau of Social Hygiene

Series.

ment of which this court deals, was adopted in

1915. It declares to be a vagrant a person who

offers to commit prostitution or who receives any

person into any place, or conveyance, for the

purpose of prostitution or assignation. The court

also reaches the younger offender, not as yet

guilty of such acts, under an Incorrigible Statute,

which provides that a female found associating

with vicious and dissolute persons or prostitutes

and so in danger of becoming morally depraved,

may be committed to a reformatory institution.

The sessions of the court are from ten-thirty in

the morning to five in the afternoon. The change
from night sessions, which were originally held,

was made in 1918. The magistrates who are ap-

pointed by the mayor, are especially assigned to

preside in the Women's Court by the chief city

magistrate.

The complaining witnesses are with rare ex-

ceptions police officers attached to vice squads.

Full stenographic minutes are taken by an offi-

cial stenographer. Defendants may be released

upon bail, pending trial in an average amount of

$500. Failure to appear personally results in

the forfeiture of the whole amount of this bail,

which, as special care is taken in its acceptance,

results in its full recovery by the state. If con-

victed, the prisoner is remanded 48 hours for

finger printing and physical examination, and, in

case she is found to be without record of previous

conviction, she is sent to a special hospital, to be

detained by the board of health until no longer

suffering in a communicable stage, whereupon
she is returned to the court for sentence. If

found to be without disease and to have shown

a willingness to accept supervision, she is placed

upon probation. The cases of those returned

from the hospital are treated as though the exam-

ination following conviction had resulted in a

report of not diseased.

Those found to be diseased and with a record

of prior convictions are committed to the work-

house for a period of 100 days, during which they
are treated in the hospital attached to that

institution. Those placed upon probation are

supervised by the probation officer ia charge

and her four assistants, who receive valuable

assistance from the representatives of various

volunteer agencies who supplement the work of

the official officers, not only during the probation

period but in after-care.

Those with records of three or more prior

convictions may be committed under an Inde-

terminate Sentence Law, whereby the maximum
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period of detention may be two years, the actual

detention being determined by a commission

created by the law. It is customary for this com-

mission to detain such persons for six months,

after which they are released upon parole for the

remainder of the two years.

In addition, the magistrate may commit to

three reformatory Institutions maintained under

private auspices, or to the State Reformatory

for Women at Bedford II ills, in which case the

period of detention within the maximum of two

and three years is determined by the institution

authorities.

The importance of the finger print record in

determining these dispositions is worthy of

special note. Without them, the magistrates

would be seriously handicapped and the effec-

tiveness of the court greatly decreased. Appeals
from the decision of the magistrate are heard in

the appellate court upon the stenographic record,

the case not being tried de noro.

Mr. Worthington and Miss Topping make no

mention in their study of the plans and endeavors

of those associated with the courts for improve-
ments. These for the New York court are

briefly: a special building to house the court and

to constitute a house of detention for those

awaiting trial not released upon bail, or detained

for examination pending the sentence: also the

assignment of psychiatrist for the mental exam-

ination of those who give indications of abnor-

mality. Two amendments of existing laws are

being advocated: a widening of the provisions

dealing with incorrigible girls, to make less diffi-

cult their arraignment in the court, and the ap-

prehension and punishment of the male customer

of the prostitute; it not being finally determined,

as yet, whether or not the existing law is suffi-

cient. Mr. Worthington sets forth at some

length in the study the facts and argument in

the case which at present is accepted as control-

ling. FREDERICK II. WHITIN.



NOTES AND EVENTS
I. GOVERNMENT AND ADMINISTRATION

The Missouri Constitutional Convention

adjourned December 15 until April 15, to avoid

conflict -with the state legislature now meeting.

*
P. R. Unconstitut-'onal in California. The

supreme court of California has denied a re-

hearing on the constitutionality of the pro-

portional representation feature of the Sacra-

mento charter. This in effect affirms the de-

cision of the appellate court (reported in the

December REVIEW) declaring P. R. unconstitu-

tional in California.

*
Correction in Comparative Tax Rate Published

in December Review. In fan-ness to Boston

we wish to make the following correction: Owing
to the tax rate data furnished by Boston being

misinterpreted by the Detroit Bureau of Govern-

mental Research in its compilation published

in the December REVIEW, Boston's tax rate was

erroneously reported. Boston's tax rate should

read $12.33 and total tax rate $24.70. Her rank

as adjusted should be 13th instead of 2d.

*

Salary Scale Adjusted to Change in Living

Costs. The new salary ordinance of St. Paul,

Minnesota, provides for the adjustment of

salaries to the rise and fall in the cost of living.

The classification consists of seventeen grades

of service. A basic rate for 1916 is set, upon
which all increases or decreases are founded.

The cost of living index figures of the National

Industrial Conference are used.

*
Graft Charged to Knoxville Commission

City Manager Proposed. The city commission-

ers of Knoxville, Tennessee, are defendants

in a taxpayer's suit charging malfeasance in

paying to a construction company high prices

for street work for which no real bids were taken.

The complaint prays that further payments on

account of such work be enjoined and that the

commissioners and their bondsmen make good
for excessive funds already advanced. Other

suits will be filed later.

Dissatisfaction with commission government

has been general for some time. A new charter

bill is being drafted providing for a city manager.

*
Efforts Renewed to Amend Boston Charter.

The election for councilmen of Boston on De-

cember 12, in which only about 30 per cent of the

registered voters participated, has given a new

impetus to changing the charter. The principal

objectives seem to be a return to a large council

elected by wards and the abandonment of non-

partisan elections in favor of party tickets.

On the other hand a militant group are putting
forward proportional representation for the

election of the council.

Bills are being prepared to change Boston's

charter, the original small council charter in the

United States, but it is yet too early to know how
public sentiment will crystallize.

*
The I. and R. in Missouri. As already noted

in these pages, practically the whole legislative

program put through the 1921 legislature by the

Republican majority, including the governor's
bills reorganizing the stateadministrative system,
was defeated by approximately a 2 to 1 vote at a

referendum election last November. These
bills were loudly opposed by the Democratic

party, which, officially or unofficially, circulated

petitions throughout the state sufficient to place
them on the ballot.

This partisan use of the referendum (heretofore

organized parties have refrained from instigating
and executing referenda campaigns) has resulted

in strong opposition to both the initiative and
referendum with the demand that they be abol-

ished. In response to this sentiment, the Mis-

souri constitutional convention has more than

doubled the percentage of signatures required to

invoke the I. and R. Should this be adopted,
their abolition will be virtually accomplished.

*
The Gasoline Curb Station Dispute. Is the

familiar curb station to be banned as an aesthetic

atrocity and a traffic menace, or does its obvious
convenience to motorists justify its existence?

Data assembled by the Toledo City Journal

98
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how that curb pumps have been forbidden in

New York, Rochester, Washington, Columbus,

Baltimore, St. Louis, Yonkers, Denver, Wichita,

and Cambridge, Massachusetts. Akron, Minne-

apolis, and Paterson, New Jersey, permit existing

pumps only. Omaha, Milwaukee, Atlanta, and

Evanston, Illinois, prohibit them in residence

districts by means of zoning ordinances. St.

Paul prohibits them on car lines and Minneapolis

in fire limit districts.

The drive-in station has also come in for some

proper regulation. The right of adjoining

property owners to determine the desirability

h stations has been recognized in Washing-
. and Oak Park, Illinois. There is a

growing sentiment in favor of requiring drive-in

stations to be of pleasing architectural design.

If the curb pump is abandoned more attention

will have to be given to the fire menace attend-

ing the storage and handling of gasoline in

garages.

*

An Unusual Inaugural Message. The in-

augural message of the newly-elected mayor
of Camdcn. New Jersey, Mr. Victor King, is

unusual in the number of unpleasant facts

whirh it discloses. Although Camden has not

indulged in luxuries which in many other cities

are now considered necessities, she is more

heavily in debt than any other large city in the

state. The seemingly low tax rate is offset

> exorbitant water rate. The huge sums
turned over by the water department to the

general fund are said to constitute municipal

profiteering on a large scale.

The mayor also finds that the administrative

departments cany too heavy pay rolls; that

asphalt and street lighting cost more than in

cities, but that welfare appropriations are

small although the infant mortality rate is high.

jiden didn't have so many special boards

and secretaries, says the mayor, it could afford

municipal band concerts. At present each de-

partment handles its own purchasing.

The mayor wants the police taken out of

politics (on election day the city was left prac-

tically unprotected while the police did political

work at the polls). He favors a city plan, a

zoning ordinance and a new building code.

Our information is that the majority in council

represent Camden contented and that the mayor
has outlined a heroic task for the next three

years.

4

Budget System Brings Good Results in Vir-

ginia. In an address before the Governors'

Conference at White Sulphur Springs in De-

cember, Governor Trinkle of Virginia paid high

tribute to the operation of the executive budget

system first employed in that state in 1920.

Although the legislature can increase the gov-

ernor's budget at will, the net changes in the

final appropriation bill for 1920 was only 1.6

per cent over the budget estimates, and in 1922

leaf than one per cent. Approximately 98 per

cent of all moneys appropriated were contained

in the general appropriation bill.

In 1922 a system of operating control was

established by means of a monthly reporting

system for state institutions and departments.

On the basis of these reports a study of unit or

per capita costs for state institutions has been

started. Even the value of supplies produced
and consumed by the institutions, appraised

in accordance with a uniform price list for all

institutions, is included in the estimates of unit

costs. Institutions which heretofore have al-

ways required deficiency appropriations will

come through with substantial surpluses. Maj.

Leroy Hodges, well known to readers of the

REVIEW, is director of the budget under Gov-

ernor Trinkle.

*

New York City to Spend One and One Half

Tons of Gold Per Day. New York . ity will

spend $353.350.970 during 1925, or $968,084.86

per day. If the amount used each day were

converted into pure gold it would weight 2,927

pounds or approximately one and one half tons.

The principal items in the budget are: Debt

service, which is $84,935,642, or 24.03 per cent

of the total budget and $15.10 per inhabitant

>v York city; the department of education,

which is $75,805,355, or 21.45 per cent of the

total budget and $13.48 per inhabitant; and the

police department, which is $32,042,223, or is

9.07 per cent of the total budget and $5.70 per

inhabitant. The total per capita cost will be

$62.86. In 1912 the total per capita coat was

$34.37. Thus the 1923 budget shows a per

capita increase of $28.49, or 83 per cent over the

1912 budget.

The appropriations for governmental functions

other than debt service and state taxes have

increased more than would be apparent on a

casual examination of the budget because of the

considerable reductions in these two items. The
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city debt service appropriation for 1923 is $17,-

302,150 below 1922 figures and the state taxes

are $1,834,889.57 below 1922. Had it not been

for the reduction in these two items the 1923

budget would be much larger than it is now.

The following table contains a summary of the

budget with the various items summed up ac-

cording to function. This table cannot be taken

as absolutely accurate because of the overlapping

nature of some of the items, yet it does show the

distribution of funds, among the various govern-

mental functions, with comparative accuracy:

inasmuch as authority already exists under the

present constitution for the enactment of such a

tax. The proposed constitution merely gave

authority to make personal exemptions and to

levy graduated taxes. Opponents of the con-

vention persuaded large numbers of people that

the purpose was to place a heavy tax on all

modest incomes and proponents of the plan were

unable to counteract this impression.

Although Chicago receives proportionate

representation in the lower house of the state

legislature her representation was, by the new

COST OF NEW YORK CITY GOVERNMENT FOR 1923

General Administration

Legislative (Board of aldermen and city clerk)

Judicial

Educational

Recreation, Science and Art

Parks, Parkways and Drives

Zoological and Botanical Gardens, Museums, etc..

Health and Sanitation

Protection of Life and Property

Retirement and Relief Funds

Miscellaneous

Debt Service

State and County Tax

Total

Less Revenue from Corporate Stock .
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constitution must be included the fact that it was

submitted as one document, so that the excellent

provisions had to bear the burden of the poor

ones, and the low prestige of the convention

which had consumed two years in, what seemed

to be, useless wrangling.

Municipal Home Rule Approved in Pennsyl-

vania. At the November election Pennsylvania

voters ratified the Municipal Home Rule amend-

ment to the constitution by a majority of 132,-

490. Although the amendment carried only

83 counties out of 67, it was approved by counties

containing 70 per cent of the state's population.

The amendment adopted is permissive and,

like the home rule amendments in Michigan,

Minnesota and Texas, requires legislative action

to make i t effect ive . It authorizes the legislature

to empower cities or cities of a class to frame their

own charters, subject to such restriction*,

limitations and regulations as may be imposed

by the legislature. Laws also may be enacted

affecting the organization and government of

and boroughs, which shall become effective

in any city or borough only when submitted to

the electors thereof and approved by a majority

of those voting thereon. Thus cities only may
be given the right to frame their own charters;

but both cities and boroughs may be offered a

choice, for example, of councilmanic, commission

or city manager government as set forth in

optional charter acts to be passed by the legis-

lature.

During the recent meeting of the National

Municipal League representatives of the City

Conference of Philadelphia and solicitors from

of the second and third class discussed the

advisability of uniting upon a single home rule

enabling act to be passed by the legislature of

1923. A tentative draft of such act following

in general the recommendations of the Com-
mittee on Municipal Program of the National

Municipal League, 1915, was presented by the

City Conference.

The thought was expressed that separate

enabling acts for each class of cities had not

worked well in other states. Such acts encour-

aged legislative inroads upon the exercise of

home rule powers (1) by facilitating detailed

restrictions upon each class of cities instead of

broad limitations applicable to all cities, and

(2) by narrowing the opposition to such encroach-

ments by the legislature to cities of the particular

affected. These dangers would be magni-

fied by the constitutional amendment proposed

by the legislature of 1921 increasing the classes

of cities to seven and boroughs to three.

However, it is likely that the habit of class

legislation for Pennsylvania cities will prevail

in the enactment of laws making the home rule

amendment effective.

LEONARD P. Fox.1

Employment Standardization in Minneapolis.

L7nder date of June 19, 1922, J. L. Jacobs &
Company of Chicago transmitted a report of

497 printed pages on the "classification of posi-

tions and schedules of compensation" for the

city of Minneapolis to the "Joint Salary Survey
Committee" of that city.

One of the items of interest in connection with

this report is that it was prepared under the

direction of a "joint" official committee, com-

posed of three representatives of the board of

estimate and taxation and three representatives

of the civil service commission. The president

of the civil service commission acted as chairman

of the joint committee. To all appearances this,

rather unusual arrangement is the result of a

compromise between two different viewpoints

as to whether the employment agency of govern-

ment or the budget agency should perform the

function of classifying positions and recommend*

ing standard rates of pay.

The scheme of classification differs only

slightly from those used by J. L. Jacobs & Com-

pany in other cities. Of course, each private

consulting firm has its own preferences in this

matter. The result is that we have at least as

many different schemes of classification as we
have private consulting firms engaged in classify-

ing positions in the public service. Perhaps at

this stage of development in employment stand-

ardization something is still to be gained from

experimentation with various ideas; but before

long, let us hope, we can get together on a uni-

form plan.

One other feature of the report that deserves

attention even in this brief note, is the proposed

salary schedule. During and shortly after the

World War it appeared to be quite generally

recognized that public salaries had fallen behind

in the upward procession of prices, and "stand-

ardizers" regularly recommended increases in pay

'Research Manager, Pennsylvania State Chamber
of Commerce.
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for practically every class of employment. Ap-

parently this tendency has come to a halt. The

Minneapolis report in effect recommends a

salary cut, though present incumbents of posi-

tions are not to be reduced. Even the maximum
rates in the new schedule fall slightly below the

existing level of salaries; and the minimum rates

would lower that level by 1 1 .2 per cent.1 Whether

this schedule would keep intact the pre-war

purchasing power of municipal salaries and

wages cannot be gleaned from the report.

Not all classes of workers, however, are faced

with a reduction in standards of pay. Some of

them, principally brain-workers, are to have

slight advances. This is true of employes in

the educational service, the investigating and

i This applies to positions other than those in the

educational service for which the salary rates suggested

are approximately the same as those adopted by the

Board of Education itself and are slightly higher than

existing rates.

examining service, the legal service, the library

service, the professional engineering service,

the scientific and laboratory service, the station-

ary engine operation service, and the domestic

and institution service. On the other hand, the

most drastic cuts are proposed for the fire fight-

ers, for employes in the guard and detention

service, for unskilled laborers, and for policemen.

Fellow-sufferers with them, if the report is

adopted as it stands, will be those who are in

the following services: clerical and administra-

tive; custodial and building maintenance; in-

spectional; medical; nursing; park maintenance

and recreation; portable equipment operation;

school and janitor-enginemen; skilled and semi-

skilled trade; sub-professional engineering; and

supervisory skilled trade and labor.

Copies of the report can be secured at the

office of the board of estimate and taxation, 343

City Hall, Minneapolis, Minnesota.

WILLIAM C. BEYER.

II. CIVIC COMMENT

CONTRIBUTED BY THE AMERICAN Civic ASSOCIATION

Mr. J. C. Nichols, vice-president of the Ameri-

can Civic Association, and developer of the

Country Club district in Kansas City, spent

the summer months studying European cities,

always comparing in his own mind the op-

portunities and achievements of American

cities.
" ' Too late' are the saddest words in

city planning," comments Mr. Nichols.

*
Read "Building Cities for To-morrow," by

Lucius E. Wilson. He offers a prescription

"to make the public think." This is the be-

ginning of all good civic things.

*
The Proposed State Housing Code is again

up for consideration in Pennsylvania. The

state department of health and the Pennsyl-

vania Housing and Town Planning Association

are conferring with the State Chamber of Com-

merce to agree upon a revised draft for presenta-

tion to the legislature.

*
The Louisville Women's City Club is taking

an active part in the movement to pass a housing

ordinance for the city.

*
In December Progress, published to promote

the Pittsburgh Plan, appears a picture of several

handsome residences and a vacant lot. In the

vacant lot is a sign which reads "For Sale No
Restrictions." Suppose some enterprising pur-

chaser erects a public garage on the property.

What will happen to the peace of mind and to

the financial investments of those owners of

residences?

*
Jens Jensen, president of the Friends of Our

Native Landscape, in a talk before the City

Club of Chicago, made an eloquent plea for

the people of Illinois to extend their State Park

System.

*
The Massachusetts Forestry Association an-

nounces another national parks and forests tour

for 1923. More people visit their national

parks each year. Why not join the 1923 party?

*
In Visalia, California, it is claimed, is the

smallest park in the world. In order to prevent

the cutting of a handsome tree in the roadway, a

city park was established and curbed with a ring

around the tree, and a traffic post set facing each

direction to warn drivers to pass to the right.

*
Mimeographed Copies of an article in the

Engineering News-Record on "How to Lay Out
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and Build an Airplane Landing Field" by Archi-

bald Black are available. Write the American

Civic Association.

*
W. C. Nason of the bureau of agricultural

economics, department of agriculture, has pre-

pared Fanners' Bulletin No. 174 on "Uses of

Rural Community Buildings." The rural com-

munity building is a good civic first step as is

proved by the activities which Mr. Nason de-

scribes. Write the American Civic Association

for a copy.

*
A report on Recommended Minimum Stand-

ards for Small Dwelling Construction is an-

nounced by the department of commerce,

prepared by the Advisory Committee on Building

Codes of which Ira H. Woolson is chairman.

Write the American Civic Association if you de-

sire a copy.

A new edition of the Standard State Zoning

Enabling Act has been issued by the division of

building and housing, department of commerce.

11 desire a copy?

*
Tables showing the acreage and appropriations

for parks and playgrounds, miles of paved high-

ways, police protection and appropriations for

Pennsylvania cities of the third class have been

issued by the bureau of publications, Pennsyl-

vania department of internal affairs. If you
desire copies write to the American Civic Asso-

ciation.

*
The Address of Dr. John Nolen on The Place

of the Beautiful in the City Plan delivered at

the Conference on City Planning in Springfield,

Massachusetts, has been published and is avail-

able at 25 cents a copy.

State Parks. Following the successful state

park conference held last year in Palisade*

Interstate Park the invitation of the Indiana

conservation department to hold this year's

conference early in May at the Hotel in Turkey
Run State Park has been accepted. Indiana

has developed a useful state park system. Those

who attend the May meeting will undoubtedly

be well repaid for the trip. The committee in

charge of the meeting consists of Judge John

Barton Payne of Chicago and Washington,

chairman; Chauncey J. Hamlin of Buffalo,

vice-chairman; Alfred M. Collins of Philadelphia,

treasurer; Beatrice M. Ward of Washington,

secretary; Mrs. Samuel Sloan of New York,
J. Horace McFarland of Harrisburg, Dr. Henry
S. Cowles of Chicago. Kdgar R. Harlan of Des

Moines, Franklin W. Hopkins of the Palisades

Interstate Park board, E. G. Sauers of Indian-

apolis and Joseph D. Grant of San Francisco.

*
American Civic Association's Park Primer.

The American Civic Association has issued a

four-page primer entitled "What Everybody
Should Know About Parks." Careful defini-

tions are given of national parks and monu-

ments, state and interstate parks, regional parks,

city parks, city playgrounds and municipal

camps.
A national park is defined as "an area of some

magnitude distinguished by scenic attractions

and natural wonders and beauties which arc

distinctly national in interest and in which the

public-service value in preserving mountains,

valleys, forests, lakes and streams with their

characteristic plant and animal life for the 'use

and enjoyment of all the people* distinctly out-

weighs the possible benefit to the few who would

profit by commercial uses." "A national park

possessing these qualifications," it is stated,

"deserves to be protected jealously and com-

pletely from all outside utilitarian and com-

mercial uses." The basic theory upon which all

commercial encroachments are opposed is set

forth clearly. "All proposals to use any part

of a national park for utilitarian purposes imply
either the desire to take the property of all for

the advantage of the few, or a desire to use public

property to avoid paying for what otherwise

must be paid for. If it were possible to estimate

the actual cash value of park scenery and assess

it against those who would despoil it, there

would be no more applications for reservoirs

in national parks."

The state park is coming into popularity and

provides a way to serve the people of the country

through the establishment of areas devoted to

outdoor recreation near the people who would

use them. New York and New Jersey, and

Wisconsin and Minnesota have joined in notable

interstate parks which are administered jointly

for the benefit of the people of contiguous

states.

The people and officials of the cities of the

country would do well to heed the warning given
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in the quotation from Mr. Caparn, chairman on

parks of the American Civic Association : "Parks

serve the public by preserving open spaces. Land

dedicated to park purposes should not be made

the site of buildings which do not serve park

purposes in the mistaken idea that an economy
is effected. Such encroachments upon park

areas are wrong in principle and likely to prove

exceedingly expensive."

The various types of city playgrounds are

defined in such a way as to make clear that parks

and playgrounds have distinctly different quali-

fications in treatment and use.

Municipal camps must not be mistaken for the

parks since they cannot be construed as of

recreational value to the town maintaining

them, and are usually established because of the

profitable trade they tend to attract.

The primer may be secured in quantities

for local educational purposes at 2 cents each.

HARLEAN JAMES,

Secretary.

IH. MISCELLANEOUS

Mr. William H. Emhardt has been elected

president of the City Club of Philadelphia to

succeed William R. Nicholson.

*
A Second-Story Tunnel for New York Traffic.

Pointing out that New York's vehicular traffic

doubles every three years, Police Commissioner

Enright asks what it will be in 1926, and pro-

poses a second-story vehicular tunnel, extending

from the Battery to Harlem to be cut through

existing buildings. This elevated roadway

would be 100 feet wide and make possible a speed

of 30 miles an hour for automobiles.

*
Boston Sends Municipal Christmas Cards.

On Christmas morning, each guest in Boston's

hotels received an attractively engraved Christ-

mas card extending the welcome and best wishes

of the mayor and citizens of Boston to the

stranger within their gates. The same greeting

was conveyed on the screens of all down-town

motion picture theatres.

*
Mr. Thomas Adams, town planning adviser

to the Canadian government, well known in the

United States and author of the League's pam-

phlet on Modern City Planning, and Mr. L.

Thompson, formerly assistant architect to the

housing department, ministry of health, have

entered into partnership for the purpose of

practising as town planning consultants, with

London offices at 121 Victoria Street, West-

minster, S. W. 1, and New York offices at 16 East

41st Street.

*
The Annual Meeting of the Political Science

Association was held in Chicago, December 27-

29. Program topics included international

political science and international law, political

theory, psychology and politics, administration,

and political research. Two sessions were de-

voted to committee reports and discussion of the

last subject. President H. A. Garfield of Wil-

liams College was elected president for the

year 1923 and Professor Charles E. Merriam of

Chicago first vice-president. Professor Frederic

A. Ogg was re-elected secretary and treasurer.

Other learned societies meeting at the same
time and place included the American Economic
Association and the American Sociological So-

ciety.

*

HowMuchCan You Afford to Pay for a Home?
A very real service has been rendered to the

cause of home ownership by the division of

building and housing of the department of com-

merce which has recently prepared important
information for the guidance of the average
man in home-financing, showing the relation

between the cost of a home and his annual salary

or income.

The department of commerce has reached

the conclusion that a man may safely own a

home worth one and one-half to two and one-

half times his annual income. After pointing

out that the chief difficulty in purchasing a

home on the instalment plan lies in the fact that

the payments during the first few years are

heavier than in the latter ones, it shows, in addi-

tion to the money that would ordinarily be paid

out for rent, that savings or extra earnings must

be devoted to the paying off of the principal

on loans in order to get through these first few

years. Housing Betterment.
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COMMENT
Angeles U to have a new charter.

iiiations for a board of freeholders

to draft it will be made at the May
primaries. The election will be on
June 5.

*

The city of Berkeley, California,

has adopted manager government by a
<f almost t\vo to one. The

. ht commission form was rejected
at the same election.

*

St. Paul, \\liich recently began regu-

lating the wages of municipal employes
in accordance with the rise and fall in

the cost of living, as reported in the

VIKW, has abandoned the

of living figures compiled by the

National Industrial Conference Board
in favor of those published by the

I" 1 1 i t e 1 States bureau of labor statistics.

*

Detroit, which now has five of the

thirty-two senators and fourteen of the

one hundred representatives in the
Mate legislature, is hoping for a legis-

lative reapportionment at this session.

She will not get her full quota, which

out one-third of the members of

each house, although the constitution

entitles her to it. But this is one case
in which no one is able to enforce the

constitution.

Governor Smith of New York has

again caused to be introduced into the

legislature the three constitutional

amendments relating to state reorgani-
zation which passed the legislature in

almost the same form in 1920 but
which were defeated in 1921 at the

wiMi of Governor Miller. The amend-
ments provide for an executive budget

system, for a four year term for elect i \ e

executive officers, and for the consolida-

tion of administrative agencies into

nineteen departments.

The City and
Such is to be the cor-

porate name of what has

been the city of Butte

and the county of Silver

How. Dr. A. R. Hat ton, charter con-

sultant of the National Municipal

League, has just completed the draft

of the charter which will consolidate

the two governments under a city-

county manager.
Butte is a city of about 50,000 popu-

lation. A l)oi it !>7 percent of the popu-
lation of Silver Bow county live in

Butte. This is the first effort to i

advantage of the constitutional amend-
ment adopted last November, author-

izing the legislature to consolidate

cities and counties.

The charter is something very new
in American government and we are

asking Dr. Hatton to write it up for

105
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the next REVIEW. Its chances of

passing the legislature are excellent.

*

The reputation of our

h
f
nc

^
d by the decision

of the Mississippi su-

preme court in Power v. Robertson

(93 So. 769), overruling its decision of

five years before and nullifying the

initiative and referendum amendment
of 1914. According to this latest view
of the court, supported by very un-

satisfactory reasoning, the amendment

actually comprises more than "one

amendment," and its submission as

one amendment contravenes the con-

stitutional provision that requires each

amendment to be submitted separately
at the election. J. D. B.

We need a book of
Mayoralty ,. .

Ethics etiquette for mayors.

Mayor Hylan tells us

that the "Queen, you said a mouth-
ful" story is a fabrication circulated by
his enemy, "the interests." Never-
theless our mayors are sometimes

guilty of bad form and, occasionally,
serious breaches of ethics. In the

last category we place a letter ad-

dressed to "The Employes of the City
of Chicago" by Mayor Thompson
urging defeat of the proposed new state

constitution. We now know that the
constitution would have been beaten

anyway but this doesn't mitigate the

mayor's offense.

In his letter to the civil servants,

Mayor Thompson characterizes the

proposed constitution as "The most

dangerous, vicious, liberty-destroying
instrument of its kind ever conceived
in our nation's history." It will

increase the taxes of the poor. The
pension system and the civil service as

applied to Chicago "may be jeopar-
dized, if not entirely destroyed." By

voting no, each city employe will safe-

guard his
"
right to receive a pension."

Of course it is expected that the

mayor will be a political leader. But

why should he send such a letter to the

huge number of city employes under
civil service and presumably devoted
to the non-political service of the

people?

Constructive

Teaching

of Civics

One of the leading ob-

jects of the National

Council for the Social

Studies, an organization
of scholars, school administrators and
teachers for the purpose of improving
instruction in history, civics, eco-

nomics, and kindred subjects, is to

ascertain the reasons why so little

effort is made in the schools to train

future citizens in the principles of po-
litical organization. Citizens of voting

age must all express an opinion on the

adoption of charters and constitutions.

Very few of them need know, for prac-
tical purposes, the principles of algebra
and trigonometry. The latter are

more difficult to understand than the

former, but the latter are far more

generally taught than the former. Why
is this? Every thoughtful and in-

formed citizen in America, who is not

limited by the practical politics of his

affiliations, believes and will state

frankly that the movement to shorten

the ballot, in our state governments for

example, is a reform against whichthere
can be no argument. Therefore this

reform can be safely taught by trained

teachers of civics. Yet students who
enter college know almost nothing
about it. This is a mere illustration

of similar weaknesses in our political

education. Who is at fault? What
can we do about it? It seems to be

high time that answers were found to

these questions.

E. D.
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A new administrative
Tennessee CO(je) consolidating sixty-

four disconnected bu-
Adrmmttratire , i

reaus and departments
lidalion . .

into eight departments,
i the heads of which are appointed by the

governor, has been adopted in Ten-

~ee. The aggregate vote of the

two houses of the legislature was 98 to

JO in favor of the code. The plan of

' reorganization was drafted by A. E.

Buck, a staff member of the National

Institute of Public Administration but

acting in this instance under the aus-

pices of the National Municipal

League. Copies of League publica-
tions were furnished to all the members
of the legislature and to the newspapers
of the state. Governor Peay led the

fight for the code, the adoption of

which was little short of a landslide.

The old method of decentralization,

which had grown up over a long period
of years, had proved unsuccessful.

I iidcr it the state regularly ran about

$1,000,000 behind in its annual obli-

gations. Bond issue piled upon bond
c. Interest charges mounted

dily. Each governor bequeathed
to his successor a big deficit. Each
state department and their number

grew unconscionably lacking a direct

responsibility to the governor, vied

with the others in getting appropria-
tions from the legislature to maintain

or expand its activities. The whole

system was productive of extravagance
and waste, of inefficiency and petty

politio.

The new system brings order and

responsibility into the state's affairs.

Its supporters confidently expect it

to result in a saving of $1,000,000 an-

nually and in increased effectiveness all

along the line. Ousted office-holders

propose to test the constitutionality
of the code but it is confidently ex-

pected that the courts will sustain

it.

While the appropriation

77.fi
measures of congress
have not all been enacted

into law, there is general agreement in

Washington, apparently, that the bu-

reau of the budget is responsible for the

excellent progress achieved to date

(February 10).

It is admitted that the bureau of the

budget made drastic, even arbitrary,

cuts in the estimates of department
heads. General Lord states that he

allotted a pro rata cut to each depart-
ment and unit, and thus threw the re-

sponsibility on the department or unit

to prove that more money was an ab-

solute necessity. In many instances

the budget bureau allowed increases

over these arbitrary cuts; so that the

budget recommendations to congress

represented the best judgment of the

bureau, all things considered, of the

proper allocation of funds to be kept
as nearly as possible within the ex-

pected revenues of $3,481,000,000.

The budget recommendations for the

year, according to General Lord were

cut $321,000,000 less than the first

figure.

What has congress done with the

recommendations of the bureau of the

budget? In general the appropria-
tion measures have followed very

closely the budget estimates. In two
instances only did the house greatly

exceed the budget figures in the Dis-

trict of Columbia bill and in the war

department bill.

In extenuation of the increases

voted for the District of Columbia it

may be said that the whole system of

control for the District is awkward and
the budget bureau may be pardoned
if its cuts were a little too drastic.

Therefore, the probable increases in

this appropriation can hardly be cited

as examples of a break-down in the

budget system.
What shall we say of the outstanding
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flagrant increase in the appropriations
for rivers and harbors which was voted

by the house and is now under con-

sideration by the senate?

The facts of the case seem to be

these: The chief of engineers in the

war department estimated amounts
which could be "profitably expended"
during the coming fiscal year. A long
list of rivers and harbors was submitted

showing amounts allocated to each.

The total came to $43,178,130 for

improvements, plus $13,412,280 for

maintenance, a total of $56,590,410.

There was also $14,905,000 more for

flood control and allied objects. The

budget bureau cut the fifty-six odd
millions to twenty-seven odd millions.

The appropriation committee of the

house added an even $10,000,000. The
vote on the floor of the house restored

the amount to the fifty-six odd millions,

the amount which the chief of engineers

thought might profitably be expended
on rivers and harbors during the com-

ing fiscal year. And this is a declared

regime of economy!
The bill is now on the floor of

the senate where an amendment to

reduce the fifty-six odd millions to an
even fifty millions has been rejected.

It is clear that the budget for this

particular year at least, if the senate

concurs, will have failed to stand the

strain of the proverbial "pork barrel"

of the rivers and harbors. Until the

United States government definitely

adopts a policy in regard to water

transportation and finds some method
of developing long-range plans which
will displace the annual drive for federal

funds for local improvements we are

sure to see these spectacles repeated.
The budget should not annually be
submitted to this strain.

Even the rivers and harbors appro-

priations, however, will not "break"
the budget. The definite accomplish-
ments of the bureau, the manifest ex-

pedition of the nation's business, the

ground-work plans which are being laid

to learn more accurately how estimates

are made and what the supporting
evidence may be, have already won
for the budget bureau very strong

popular approval. H. J.

An Error
We regret a statement of

error ' occurring through
haste and pressure of

work, in the article by Dr. Wm. H.
Allen, entitled "The United States

Comptroller General and His Oppor-
tunities," in the February issue of the

REVIEW. At Dr. Allen's request we
are glad to set his readers straight
with respect to the appointment of

this officer. He is named by the

president with the advice and consent

of the senate and is not appointed by
joint resolution of congress, as the

article stated.

H. W. DODDS.



HIGH SPOTS IN THE REPORT OF OUR
COMMITTEE ON CIVIL SERVICE

PRESENTED AT THE PHILADELPHIA MEETING

The full report has been referred to the Council icith poicer and mil be

published if the;/ w authorise. The editor will be glad to have your
comments for the guidance of the Council. :: :: :: ::

THE chief recommendation of the

nittee is that there should be

centralized employment supervision
and control in the public service and

that the civil service commission is the

natural agency to perform this func-

tion.

On the ground that co-operation,

the lia.Ms of sound personnel administra-

tion, has not been realized between the

n>ible officials and the typical

civil service commission, and further

that it is not likely to be reali/ed under

the present system, the committee

recommends that the civil service

commission itself be reconstituted.

In order to bring this about the follow-

recommendations are made:
1. That a single civil service commis-

sioner be appointed with indetermi-

nate tenure of office.

2. That the mayor (or commissioner

or city manager) appoint the com-
missioner from an eligible list of

three, which li.st results from the

competitive examination given by a

special examining board to candi-

dates qualifying as employment
managers.

3. That the examining board consist

of three persons, all of whom are

acquainted with the employment
field and at least one of whom must
have been or be an official of a civil

service commission.
4. That one of the members of the

examining board shall be named by
the mayor, one by the local super-

intendent of schools and the third

by the first two.

5. That the salary of the commissioner

be commensurate with the salaries

paid other administrative officials

performing comparable functions.

6. That the appropriations for the

work of the commission be materially

increased, so that the commissioner

may have a staff qualified to co-

operate effectively with the various

administrators.

7. That removal shall be possible after

the filing of charges and a public

hearing before the executive.

CLOSER CO-OPERATION UNDER THE
MERIT SYSTEM

The committee is of the opinion that

the plan proposed will result: (1) in

closer co-operation between the per-
sonnel and the administrative agencies;
and (2) at the same time in conserving
the standards of the merit system.
The reasons for this opinion are:

Co-operation: The mayor (or com-

parable official) appoints one member
and through him partially controls

another member of the examining
board and, further, he has the selection

of the appointee from a list of three.

Final decision as to removal rests

with him, it is true, but it must be

justified before the bar of public opin-
ion. In the case of appointment and

removal, therefore, the chief executive

exercises a considerable amount of

power.

109
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Other reasons for anticipating real

co-operation center about the character

of the commissioner. Qualified as an

employment manager and selected by
men who have an understanding of

modern employment methods, he
should win a place for himself "inside

the works" by his competency. If

there is a technique of employment
administration, as there is, for instance,

of accounting, assessments or purchas-

ing, the head of the employment de-

partment should have such vital con-

tributions to make that his advice

and counsel would be sought after and
followed. The committee believes

that there is such a technique and
that its success in functioning de-

pends on co-operation and results in

co-operation.
Standards of Merit : The assignment

of equal power to the superintendent
of schools and the mayor in the ap-

pointment of the special board of ex-

aminers is due to the conviction that

the superintendent of schools is the

public official in the municipality who
is most unlikely to be swayed by po-
litical considerations. It is believed

that his co-operation in the matter of

appointing the board will generally

guarantee that considerable weight
will be given to merit in the work of

the board.

The committee is also of the opinion
that an employment specialist selected

because of competency and accepted

by the officials because of his contribu-

tions will probably further the interests

of the merit system more than a par-

tially outside body, such as the typical
civil service commission which is bi-

partisan in origin, subject to con-

tinuous change, and untrained in

handling employment problems.

BETTER FINANCIAL SUPPORT

No argument seems called for in

support of the recommendation for

proper financing of the civil service

commission. The salary of a com-
missioner in charge of 1,000 or more

employees should be commensurate
with his responsibilities and proportion-
ate to the salaries paid officials of

similar rank. Furthermore, anyone

acquainted with the inner workings of

the typical civil service commission

appreciates the need of more generous

appropriations for the staff and the

work of administration. One of the

chief causes of criticisms directed

against civil service commissions is

doubtless through lack of staff to per-
form adequately, if at all, the functions

ascribed to them by law.

Since the committee contemplates
that the commission will perform these

various functions and thus become the

personnel agency of government, an

increase in appropriations is a neces-

sary condition for the success of the

proposal.

Finally the committee recommends

that the civil service commission bring

about the appointment of personnel

committees, consisting in equal parts

of staff representatives and those

elected by the rank and file of the em-

ployees. It is proposed that these

committees should meet with and

advise the civil service commissioner

in the development of the employment
policy and in the improvement of the

standards of public service.

This recommendation is quite in

line with recent developments in pri-

vate industry, where it has led to a

better spirit of co-operation and im-

proved standards of efficiency.

THE SPECIAL COMMITTEE ON CIVIL

SERVICE, NATIONAL MUNICIPAL
LEAGUE

Henry S. Dennison, Chairman,

President, Dennison Manufac-

turing Company.
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W. E. Mosher, Secretary,

National Institute of Public

Administration .

Win. C. Beyer,

Philadelphia Bureau of Mu-

nicipal Research.

Morris B. Lambie,

Secretary, Municipal Research

Bureau of Minnesota.

Charles P. Messick, Secretary and
Chief Examiner, New Jersey

State Civil Service Commis-
sion.

John Steven, Chief Examiner,
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Commission.

Whiting Williams,

Labor Investigator and Author.

GAINS AGAINST THE NUISANCES
III. SMOKE ABATEMENT

BY O. P HOOD 1

THE shortage of anthracite coal in

many eastern cities brings a new factor

into the city smoke problem. Com-
munities that have used anthracite

almost exclusively are now compelled
to use some substitute, and this substi-

tute is likely to be a smoky fuel. This

condition must be faced more and

more, since the peak of anthracite pro-

duction has probably been reached, and

the needs of a growing community can-

not be met by more anthracite coal.

So far as maintaining comfortable

temperatures is concerned, this is not

a serious matter, since by far the larger

number of people in the country have

never had any anthracite coal, and
have long ago adapted themselves to

other fuels. The easterner, however,

dreads the smoke and smudge of the

more volatile fuels, and those who en-

force the smoke ordinance have a diffi-

cult task in deciding to what degree

they can demand a smokeless stack,

and when such a demand would be

unreasonable.

1 Chief Mechanical Engineer, U. S. Bureau
of Mines. Article furnished by request of

American Civic Association.

WIDE DIVERSITY OF SMOKE MAKERS

Our smoke ordinances vary in their

tolerance from an absolute prohibition
of smoke to an ineffective looseness.

Not only does the legal standard vary,
but the demand of the community
varies widely. In a town with few

industries and with the domestic con-

sumer burning anthracite, a single

plume of light gray smoke is noticeable

and, perhaps, objectionable, whereas in

communities that have always lived

with soft coal the same stack might
be commended for its moderation.

Again, the problem is complicated by
the type of fuel burning equipment of a

town. In Salt Lake City, Utah, there

was a gradual increase in smoke den-

sity, until it seriously menaced the

reputation of the place as one desirable

for tourists. About one fourth of this

was found to come from domestic fuel.

On the other hand, in a small town in

West Virginia that had a much more
serious smoke problem, it was found

that 90 per cent of the smoke was made

by the railroad, either in locomotives,

yards or shops, and that there was

practically no smoke from domestic

equipment, as houses were heated
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with natural gas. Each place has its

peculiarities of topography, wind and

weather, and diversity of smoke
makers.

The smoke problem has been a diffi-

cult one, both technically and admin-

istratively, for several hundred years,
and it is not likely that any happy
solution awaits us in the immediate
future. It is possible to burn almost

any fuel smokelessly, but it may not be

practical to do this with any reasonable

expenditure for equipment or labor.

As a technical fact, even dense black

smoke does not necessarily represent a

serious loss in heat. Dense black

smoke contains, perhaps, only one or

two per cent of the actual fuel sub-

stance of the coal, but it should be said

immediately that in the great majority
of cases black smoke is made because of

inefficient combustion conditions. It

is also true that a perfectly clear stack

does not necessarily indicate efficient

combustion.

THE HUMAN FACTOR LARGE

There are two parts to the smoke

problem, the fuel burning equipment
and the human factor, and of these the

human factor is by far the larger

problem. In most of our smoky cities

there are periodic efforts at smoke
abatement. These efforts are usually
conceived in irritation and anger, and
threats are made of using a big stick to

produce results. Meetings of various

organizations follow, and, without ade-

quate knowledge, indictments of guilt

are drawn against some part of the

community. There often follows the

passage of an ordinance and the setting

up of new regulatory machinery to

clear the skies. This machinery, in a

year or two, becomes a political cog in

the city administration, ceases to be

effective, and things slip into the old

condition awaiting a revival and repe-

tition of the cycle. This sort of inter-

mittent effort is all wasted.

Smoke abatement requires steady,

persistent effort, the same as problems
connected with public safety, public

health, fire protection and education.

The problem is both technical and

administrative, and is a long-time

problem requiring continuous, intelli-

gent effort that must be paid for. It is

only when a community fully realizes

this fact that there is much hope for

lasting results. When approached
properly the first move is to discover

the actual facts as to who produces the

smoke, and how much each is responsi-
ble for. There are ways of expressing
this in figures which are accepted in

a court of law. Thus in Salt Lake

City, in the year July 1, 1918 to

June 30, 1919, it could be said that

the percentage of smoke made by dif-

ferent classes of plants was as follows:

Industrial power and large heating

plants 44.58 per cent; small heating

plants 9.04 per cent; locomotives 18.38

per cent; residences 21.83 per cent;

miscellaneous 6.17 per cent. The re-

cord was so kept that individual of-

fenders knew the record of his smoke

producing stack. The next step is to

offer to co-operate with the object of

reducing smoke. It is here that a good
order of technical knowledge must be

available as each plant furnishes a

problem by itself that must be handled

with good sense and a knowledge of

what is possible and reasonable.

Handled in this manner a large percent-

age of the cases are cured with satis-

faction to the owner, and often greatly
to his financial advantage. There is

usually only a small remainder of

obdurate, persistent offenders that

require the harsher methods of the

law, and for these an ordinance is

necessary. An ordinance is useless,

however, unless there is mechanism for

enforcing it.
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\\CES BADLY DESIGN K!)

One of the greatest handicaps to

Abatement is that there are

many installations of furnaces designed

without regard to smokeless combus-

tion. In an earlier and less critical

time these forms became more or less

lanl, and continue to be installed.

Often new plants cannot be operated

smokelessly. Architects are, as a rule,

the most backward in recognizing that

sufficient spate, height and draft are

-a ry for smokeless furnaces. The
> necessary element of smoke

abatement is to see that new installa-

tions all go in in such form that smoke-

ombustion is possible, and that as

repairs and remodeling of old plants
lie necessary they, too, should

meet a requirement for smokelessness.

All plans for such work should receive

the approval of the engineer in charge
of smoke abatement. It is here that

one recognizes the need of continuous

effort and the necessity of engineering
control.

The United States Bureau of mines

has conducted two smoke surveys,

one in a moderate sized city, Salt Lake
( 'ity, I'tah, and one in a small railroad

town. The facts obtained made im-

provement possible and co-operation

easy and natural. Future conditions

can be accurately compared with the

present. The object of these surveys
to indicate what, in the opinion of

the bureau, is the rational way of pro-

cedure to change a smoky town to one

of clear skies.

HOME RULE IN UTILITY REGULATION
PROPOSED FOR NEW YORK CITIES BY GOVERNOR SMITH

BY JOHN BAt ER, PH.D.

A'etc York City

To the cities themselves is to be delegated the regulation of public
irithin th ir borders now exercised by a state commission.

would be, however, a state commission

to take charge of inter-municipal regu-
lation or to act in behalf of the cities

which do not wish to regulate directly.

The proposal includes also the fullest

right of the city to acquire, own and

operate public utility properties.

There is no doubt that state regula-

tion as carried on since the public
service commissions law was enacted

has not worked satisfactorily. The
reasons for the failure are numerous
and were outlined by the writer in the

articles entitled The Deadlock in Public

Utility Regulation, published in the

IN his message to the legislature,

January :5, I!),'.'-. Governor Smith pro-
1 far-reaching changes in the pub-

lic >rrviee commissions law of the state

of New York.

No bill representing Governor
Smith's ideas has yet been introduced

in the legislature, so that this survey
must be based upon the general outline

of his message. The most sweeping
single proposal is to delegate to the

cities the regulation of public utilities

within their borders and to let them
provide such machinery as may be

necessary for the purpose. There
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NATIONAL MUNICIPAL REVIEW during
the past year and a half. In those

articles, the idea of transferring the

regulatory power to the municipalities
was not considered, but it was urged
that the cities should have the right
and responsibility to determine for

themselves their local public utility

policies and to use the state commission

for the power to carry out their pur-

poses. The governor's proposal, how-

ever, is thoroughly sound and it was
not presented by the writer because of

the improbability, as it seemed at the

time, of getting the idea seriously con-

sidered. The improbability has now
been suddenly transformed; the pro-

posal can probably be enacted into law

if the cities of the state actively support

it, if they really want the power and

bring all possible pressure upon the

legislature for the purpose.

WOULD CONFUSION RESULT?

This is the most important matter

seriously presented to the legislature

on the large subject of home rule. In

the effort to defeat the proposal all

sorts of arguments will be presented,
but the most plausible ones will be

these three: (1) That local regulation
would be impracticable because such

a large proportion of the corporations

operate beyond the limits of any one

municipality, (2) that with the excep-
tion of the city of New York and pos-

sibly two or three of the other larger

cities, the expense of local regulation
would be prohibitive, and (3) that with

the large number of cities fixing rates

there would be a lack of uniform poli-

cies resulting in confusion and in great
increase in public utility litigation car-

ried to the courts.

As to the first point, there will be

some difficulty for the cities to exercise

regulation within their own borders

where the companies furnish service

also in outside territory. In a large

proportion of cases the companies

operate in two or more municipalities
and furnish service not included in any
city. This, however, will be no in-

superable obstacle to intelligent and
effective local regulation. No city

would have jurisdiction outside of its

own territory. There would be no

difficulty in fixing the local quantity
or quality of service, or prescribing
standards of safety or other conditions

of operation. As to rates, however,
there will be the problem of apportion-

ing the joint costs incurred by a com-

pany in the city and outside. But
this can be handled, and in fact, it is

the same problem which the state com-
missions have had in fixing rates for a

city when the company operated over

a wider area.

As to the second point, it is true that

with few exceptions the cities will not

be able to maintain independent com-
missions with a regular technical staff

to provide the facts for intelligent and
effective regulation. But such com-
missions are not required except where

they are justified by the size of the

cities and the scope of the work. In

most cases the local authorities can

base all necessary orders upon periodi-

cal and systematic reports made by
competent engineering and financial

experts. It is true that intelligent and
effective action must be based upon
facts which can be supplied only by
highly trained and experienced men,
but in most cases these men do not

need to be employed continuously.
A comprehensive report and recom-

mendations made once a year, sup-

plemented by quarterly surveys, would

usually be sufficient to furnish the cities

all necessary information for proper
action.

Any city without a regular expert
staff of its own can enter readily into

reasonable agreements with public

utility experts at very moderate cost.
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Moreover, the cities can co-operate in

various ways so as to use jointly a staff

of competent experts with a pooling of

costs in proportion to the services ren-

dered. Such methods of co-operation
were outlined by the writer in one of

the articles already referred to.

RESPONSIBILITY PROPERLY RESTS WITH
LOCAL COMMUNITIES

Even if the proposed local regulation
is not carried out and state regulation
is continued, the cities will still face

the inevitable responsibility of working
out their own individual public utility

policies. Experience has demonstrated

that whatever the theory of control

l>e, the people of any city look to

the local authorities for active pro-
tection of their interests as consumers.

This responsibility cannot be dodged,
but it is a question whether it is in-

t-ntly and effectively carried out.

In any event, therefore, the cities

the problem of providing them-
selves systematically at moderate ex-

e adequate expert sen-ice to for-

mula te and carry out intelligent local

public utility policies. For this pur-
. even under state regulation they

should have the right to appear before

any state commission or any court in

all matters relating to public utilities

it inn within their borders. To

make state regulation effective, they
must provide exactly the same fact-

getting machinery as would be re-

quired to carry out reasonable local

regulation. The expense, therefore,

should not be charged against the

desirability of the proposed legislation.

Nor should the third point, the

lack of uniformity in procedure and the

increase in public utility litigation

carried to the court, weigh seriously

against the proposal. The statute,

however, should define as definitely as

possible the basis of all procedure, de-

fining clearly the rights of the investors

as well as the rights of the public.

Particularly the basis of return to in-

vestors should be clearly prescribed
so as to eliminate once for all the chief

source of dispute, litigation, expense
and deadlock. In any order, however,
the city authorities would face the

same quasi judicial responsibilities as

have the state commissions heretofore,

and in the same way they would have
to avoid the confiscation of property.
If in any matter a company is dis-

satisfied, it would have the right to

appeal to the courts, or possibly first

to the proposed state-wide commission,
with jurisdiction outside of the several

cities. It would lose no fundamental

right, and justice would not be en-

dangered.



CALIFORNIA STICKS TO THE I. AND R.

BY DR. JOHN RANDOLPH HAYNES
Los Angeles

Within the past three years there have been three concerted efforts to

emasculate the initiative in California. Twice has it been voted on

by the people. The opposition has more in mind than mere antago-
nism to the single tax. :: :: :: :: :: :: ::

THE people of California again de-

clared their independence and their

belief in the principles of direct legisla-

tion when they defeated an attempt
to cripple the use of the initiative in

that state by a majority of 120,652

at the November election, the total

vote upon this measure being 636,670.

California adopted the initiative,

referendum and recall in 1911 by a

vote of three to one, and if the vote

this year is any indication, they have

never regretted the act.

INITIATIVE USED 51 TIMES IN 11 YEARS

In the eleven years since the adop-
tion of direct legislation (including the

measures on the November, 1922,

ballot), the initiative has been used to

put 51 measures before the people.

Out of this number 15 have been

adopted and have become laws. These

include such measures as the act pro-

hibiting prize fighting, the veterans

validating act, the alien land law, a

bond issue for the state university, a

law providing for a state budget, an

act prohibiting members of the legis-

lature from holding other office during
their legislative term, a law regulating

usury, etc.

These are all wise laws and the people
have shown great discrimination in

their decisions.

The referendum has been used 19

times and in only six cases has the

legislature been sustained, showing
very conclusively that it is an essential

part of government if the will of the

majority is to rule.

The initiative has been consistently
attacked at every session of the legis-

lature since it became part of the con-

stitution, but its enemies have met
with no success. In earlier years they
tried to prohibit the use of the initia-

tive in submitting certain types of

legislation to the people, such as pro-
hibition. More recently, since they
failed to make any headway along
these lines, they have centered their

efforts on attempts to restrict the use

of the initiative in matters concerning
taxation, their contention being that

the people cannot decide wisely on
financial matters.

It is both interesting and significant
to note that the state of California is

supported entirely by a direct tax on

corporations and not an ad valorem
tax. A direct tax on real estate and

personal property is levied only for

city and county purposes.
An organization known as the Peo-

ple's Anti-Single Tax League was
formed about 1917 ostensibly for the

purpose of working against single tax

legislation. That their activities had
a broader scope is indicated by their

suggestion for an initiative amendment

published in November, 1917, which
reads as follows: "If an initiative
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measure submitted to the people were

defeated by a vote of 4 to 3, the meas-

ure could not be submitted again for

eight years , if defeated by a vote of 3 to

2, it could not be submitted again for

twenty years ;
and if defeated by a vote

of 2 to 1, it was settled for all time."

THE 19"20 MOVEMENT

In the early months of 1920, having
failed to get a similar measure passed

by the legislature, this so-called Peo-

ple's Anti-Single Tax League circulated

initiative petitions and placed on the

ballot a constitutional amendment

requiring initiative petitions concerning
the assessment or collection of taxes,

or providing for the modification or re-

peal of thi.f amendment, to be signed by
25 per cent of the voters of the state

instead of 8 per cent as at present.
While this was aimed at single tax,

it did not specify single tax but applied
t< <ini/ change in the taxation system
of the state. The claim was made that

no taxation measures other than single

!iad ever appeared on the state

ballot. This was easily refuted, for

an initiative measure repealing the

poll tax had been adopted a few years
i ml there were on the 1920 ballot

two measures affecting education

which would also have come under this

fi< ation. One provided for an
ise in the appropriations for the

publie schools from state funds and
other called for the establishment

of an ad valorem tax for the benefit

of the state university.
The campaign in favor of the amend-

ment was conducted by the People's

Anti-Single Tax League which was

actively supported by banks, chambers
of commerce, and large business inter-

ests. The campaign against the meas-
ure was conducted by the League to

Protect the Initiative which numbered
several thousand individuals among
its active members.

When the vote was counted in No-
vember, 1920, it was found that the

measure had been buried under a

majority of 123,598. Every county
in the state gave a majority against
the measure except one Alpine, the

smallest in the state, where only thirty
votes were cast.

When the legislature met in 1921,
the attack on the initiative was re-

newed under many guises. None of

the amendments ever came to a vote

in either house. The 25 per cent

amendment, defeated at the polls in

November, was reintroduced in the

legislature and came out of the senate

committee amended to 15 per cent,

but even so was not voted on.

ATTACK REPEATED IN 1922

Early in 1922 there were rumors that

an amendment would be on the No-
vember ballot. Again making use of

the instrument they seek to destroy,
the People's Anti-Single Tax League
circulated initiative petitions and at

almost the last moment for filing, placed
on the ballot a measure identical with

the one defeated in 1920 except that

they had adopted the change in per-

centage suggested at the legislature and
reduced the requirement from 25 to

15 per cent.

This measure was supported by the

same interests which supported the

1920 measure and was again heralded

as the amendment necessary to save

the state from the "single tax menace.
"

The League to Protect the Initiative

again conducted the campaign in de-

fense of the initiative and devoted

itself to presenting the true facts of the

case to the people, having confidence

that the people could be trusted to act

wisely. They particularly emphasized
the fact that although there had been
a single tax measure on the ballot at

every election since 1912, the majority

against the proposition was steadily
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growing. In 1920 it amounted to

366,000, so it was easy to show that it

was not necessary to destroy the initia-

tive in order to save the state from

single tax. That this point was well

taken is shown by the fact that the

1922 majority against single tax in-

creased to 391,000, while the vote for

single tax decreased from 196,694

in 1920 to 124,403 in 1922.

In spite of the fact that the 1922

proposition only called for an increase

in the percentage of signatures from

8 to 15 per cent, instead of from 8 to

25 per cent, the majorities by which the

two measures were defeated were al-

most identical. In 1920 the majority
was 123,598 and in 1922 it was 120,653.

In proportion to the size of the vote

cast in the two years, the 1922 majority
was higher.

LAW AMENDED TO COMPEL FILING OF
ACCOUNTS

The one amendment to the initiative

law adopted at the 1921 legislature,

was one which required all individuals,

organizations or corporations spending
more than $1,000 in any campaign
to influence the voters for or against

any initiative or referendum measure

to file with the secretary of state a de-

tailed and itemized account of their

receipts and expenditures five days

prior to an election, and a supple-

mentary account not less than twenty
days after the election.

Notwithstanding the fact that it

costs from five to six thousand dollars

to put an initiative measure on the

ballot through paid solicitors, and that

they distributed a large amount of

printed matter through the mails,

the People's Anti-Single Tax League
did not file a statement of expenses.
The League to Protect the Initiative

filed a full and complete statement.

At the present time the initiative

holds a strong position in California,

with these two decisive popular defeats

of attempts to hamper its use on two
successive elections. The people have

plainly indicated that they believe in

its principle and want to retain it.

The big interests would do well to fol-

low their own advice and consider the

question settled for all time to come.

The legislature met January, 1923,

and at this writing it remains to be

seen whether the enemies of popular

government will renew the attack.

If they should do so, there is no doubt

but that they will be overwhelmingly
defeated again.



THE OTHER SIDE OF THE BUDGET
BY LENT D. UPSON

Director, Detroit Bureau of Gorernmental Research

Public budgets are generally meaningless to voters. Intelligent con-

tact beticeen government and people has not been established. It

r>mains to translate the budget figures into terms of service, of work
to be accomplished as well as things purchased. : : : : : :

THE term "budget" has become a

shibboleth to economy, and in these

days of riotous public expenditure,
most cities, some states, and a few

counties huve accepted a respectable

budget procedure as a means of re-

trenchment.

Some magic quality has wrought
economies, but that quality has not

coped successfully with the mounting
costs of government, nor has it made
the budget, as prophesied, "one of

the most potent instruments of de-

mocracy."
The functionalized and segregated

budget a fine mouth-filling phrase
was developed by the New York Bu-
reau of Municipal Research in 1907,

to correct what now appear as obvious

defects in financial methods. The
n<-\v procedure provided that estimates

would no longer be submitted on mis-

cellaneous stationery, but would ap-

pear on proper forms with comparable
statistics of past costs; the adminis-

trative head of the government would
be charged with correlating these

estimates into an administrative pro-

gram for consideration by the legisla-

tive body; expense would be limited by
income; appropriations would be made
by the principal functions of govern-
ment, such as street cleaning, in-

stead of by principal departments; and
the estimates would be segregated

according to a uniform classification,

hence the term "functionalized and

segregated."
There are other details, but they

may be passed. It has required fifteen

years to make "budget" a common
word in kitchens, manufactories, and

legislatures. Unintended and extrava-

gant expenditures have been revealed

and eliminated; business-like purchas-

ing facilitated; and a "budget con-

science" developed in public officials

in proportion as public interest has

quickened.
But such budget procedure, valuable

as it has been, does not meet present-

day roduirements. It is therefore

suggested that further development
in four respects is desirable:

ACTIVITIES SHOULD APPEAR IN THE
BUDGET

First, the actintij rather than the func-
tion should be made the organization
unit of appropriation. For example,

police protection is a function of gov-
ernment. Foot-patrol, traffic control,

and detection of crime, are among the

principal activities that constitute

police protection. Neither legislators

nor the public can measure the em-

phasis being placed upon activities

by administrative officers unless such

activities appear in the budget, and
are adhered to as authorized.

During every so-called crime wave,

public departments are criticised for

119
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checking up overtime parking while

gun men are at large. Yet seldom are

either citizens or authorities in a posi-

tion to say what proportion of the

department is actually working on

crime prevention. Similarly, the fre-

quent comparisons of police depart-
ments on basis of area or population

appear almost worthless unless the

relative strengths detailed to traffic,

detective, harbor, sanitation, and cleri-

cal forces are known. Police depart-
ments are only illustrative. The same

principle applies to most others.

A CONCRETE PLAN OF EXPECTED AC-

COMPLISHMENT

Second, the budget procedure should

set up a complete picture of what it is

hoped to accomplish ultimately by gov-

ernmental means. To illustrate: A
city on account of its high infant mor-

tality decides to enter the field of home

nursing. The health authorities re-

quest an appropriation to provide for

a number of visiting nurses who call

at each home after a baby is born and

make additional calls if the character

of the home is such as to render such

calls of value. A reduction in the

infant death rate follows. In the next

budget, more nurses are requested and

a further reduction of the death rate

is secured. Corollary activities may
by inaugurated, such as additional

milk inspection, free milk stations,

free clinics for children, school inspec-

tion, and eventually school feeding.

The lowering of the death rate is a

highly desirable thing. Public health

is purchasable. By the mere expendi-

ture of funds, human life can be saved.

Babies are precious, no matter what

their heredity, and besides it can be

demonstrated that it costs the mu-

nicipality less to save them than it

does for the private individual to bury
them. All this supports an appeal for

more funds. But there is seldom a

single word in the appeal that gives
the administrator, the council, or the

public a picture of the ideal to be ac-

complished. No one knows whether
the department of health is doing 1 per
cent or 80 per cent of the job a mu-

nicipality may be expected to do in

this connection. Nobody has stated

the practical minimum death rate

that can be expected, the cost in dollars

to secure that death rate, and the plans
made for approaching that ideal.

In other words, a request for funds,

whether it applies to death rates, clean

streets, or the use of playgrounds, has

no quantitative value until compared
with some other figure. The problem
of budget making is not to deal with

generalities but to deal in specific

percentages of possible accomplish-
ments. To this end, when a request
is being made upon the legislative

body for funds, such a request should

be accompanied by a statement of

exactly what ideal the department head

expects to approach in that particular

service, indicate what percentage of

that ideal can be achieved through the

appropriation requested, and leave

the ideal open to criticism by those

who may not be as enthusiastic about

the project as the specialist in charge.

WORK UNITS

Third, it is suggested that the budget be

expressed in terms of work to be accom-

plished as well as in material things to be

purchased. Commissioners of public

health, public works, and recreation,

seldom say: "If you will give me so

much more money I can make so many
more visits by nurses, save so many
more lives, clean so many more units

of streets, and provide recreation for so

many more children." These matters

may be discussed informally and in-

completely before the legislative body,
but they are seldom set down in in-

telligible shape for public information
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and with a knowledge of how closely

ire approaching the ideal to be

accomplished. It was a great im-

provement in budget making when

lump sum appropriations were broken

into a uniform classification of things

to be bought with the money appropri-

ated. The next big step in budget

making may be when these segregated
items are put together again in terms

of actual units of results to be secured.

The merits of such a proposal appear
too obvious to warrant lengthy dis-

-ion.

IN IT COSTS SHOULD BE SHOWN

irth, in support of the proposed
work program, should appear a state-

ment of the actual unit cost of work done

and estimated unit cost of work proposed.
The preceding items have been con-

cerned with quantity and quality of

work but not primarily with its cost.

This last recommendation has to do

entirely with costs. The conception
of an ideal administration of public
a IFairs may be summed up in the

phnisc, "a business administration."

But private business through the in-

come statement and balance sheet has

automatic measures of the merit of

its budget and its operations. Of
course the budget in industry is in its

infancy. Public business has no such

automatic and definite measures.

There is no profit or loss, and surpluses
and deficits are not necessarily an in-

dication that an administration has

been good or bad, but only whether

there has been a careful adherence to

appropriations. The public balance

sheet, when it exists, does not furnish

even a rough criterion of efficiency and

adequacy of services.

Further, there is no competition
in public business, which is the great
stimulus to effective and wasteless

operation in private business. It is

seldom that one can turn to a city ac-

tivity such as a public lodging house

and say it costs $1.50 a day per inmate
as opposed to 40 cents a day for a guest
at a Mills hotel, to quote from a recent

NATIONAL MUNICIPAL REVIEW. Rarely
is a city in direct competition with

private industry, and when it is, the

operating figures are usually too ob-

scure to permit comparisons.
Effective budget figures must be

based upon operating unit cost figures

and be so framed that comparisons can

be made between one year and an-

other, between sections of the same

city, and between similar cities. Then
it will be reasonable to expect com-
missioners of public health, street

cleaning, and recreation to say in sup-

port of their budget requests, "During
the current year with the money re-

ceived, I performed so many units of

work, each unit cost so much, these

unit cost figures compare in such and
such a fashion with the figures of a

year ago and the reasons for the unit

decrease or increase are these. Next

year I propose to do so many additional

units of work and I anticipate that my
unit cost will be such and such." If

such were the case, it would soon be

possible to add that the unit cost of

performing similar activities in such

and such cities are these, and the rea-

sons for divergence be explained.
These facts in connection with the

production of services for the benefit

of the public are as essential as they
are in the manufacture of automobiles

for the mutual benefit of the public
and stockholders. The only reason

these facts have not been developed is

because the public has furnished prac-

tically unlimited funds for which no
detailed accounting has been necessary.
In other words, there has been no de-

velopment of the audit, just as there

has been no development of budget
procedure. Every year cities spend
thousands of dollars seeing that ex-
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penditures are not made unless prop-

erly authorized, in examining the addi-

tions of vouchers, and in assuring the

public that their servants have been

honest in the strictest sense of the word.

But scarcely a penny is spent for audit-

ing operations, in checking the effec-

tiveness of these honest expenditures,
in indicating the amount of work pro-

duced, and in assuring the public that

their servants have been efficient as

well as honest. The next step in

budget making is to make the operating
audit just as essential as the financial

audit.

OPERATING REPORTS

Now an operation audit means opera-
tion reports. Facts cannot be gotten

annually for the appropriation ordi-

nance unless facts are currently availa-

ble for administrative guidance. If

the administrator knows daily the

units of work and the unit costs of

such work, he is in a position to check

daily the operations of subordinates.

He may have before him daily,

monthly, and yearly, consolidated

statements of such operations which
will permit him to modify his methods
and meet the exigencies of occasions.

Such consolidated reports coming from

every department and covering ever

activity of the city, and there ai

perhaps only a hundred measurable

activities in every city, furnish in

turn, to the chief administrator, the

city manager, or the mayor, or what-
ever you may choose to call him, an

equally clear statement of the progress
of his departments from day to day,
week to week, and month to month.
Given to the press and to the public,
these operating statements would fur-

nish an outside check, that should go
a long way towards stimulating a de-

gree of efficiency in public business

at present unknown.

Also, such operating reports would

provide simple tests of administration

that would facilitate public judgment
upon the government of any city, and

comparison between cities. Conclu-

sions then need no longer be drawn
from vague impressions, prejudices,
and newspaper headlines, but could

be based upon readily ascertainable

facts.

Nothing has been said here that

students of applied political science

have not been discussing for as much
as ten years. But perhaps the mere
restatement of these principles may
hasten their materialization.



THE MUNICIPAL AIR TERMINAL
BY ARCHIBALD BLACK

Consulting Aeronautical Engineer, Garden City, N. Y.

The importance of aircraft terminals to the city; why they should

be municipally controlled; the steps necessary to create them and how

construction cost may be kept down. :: :: ::

LOCATION "on the airline" is des-

tined to become of great importance
to all cities and probably of vital im-

portance to the lesser cities. This is

not a matter to be relegated to the civic

successors of some dim and distant

date; it is a matter which should be

carefully considered to-day. No means

of transport which offers so much in

the way of increased speed can long re-

main as little used as aircraft are used

to-day. The growth will come very
soon and will probably be very rapid

when it does come. It therefore be-

hooves the civic officials to look ahead

ir or two and make some provision

for aircraft landings before the one or

two really suitable sites in their partic-

ular locality are either snapped up by
some air transport firm or are devoted

to some other purposes.

THK MUNICIPALITY MUST CONTROL THE
BEST SITE

Strange though it may sound, most

cities have only a few sites which are

entirely suitable for air terminal pur-

poses. If these are left to be developed

by some air transportation corporation,
to-morrow the city may find itself at

this firm's mercy so far as rapid inter-

city transportation is concerned. The
obvious solution is the provision of an
air terminal owned or controlled by the

municipality and open to all on even
terms. Hangar space and other facili-

ties can be leased to private owners,

small operators, and also to air trans-

port firms when the latter serve the

city in question. Such arrangement,
if the site is carefully selected and the

terminal properly planned, puts the

municipality in control of the situation

from the start. In addition, it offers

the greatest possible inducement to air

transportation firms and to occasional

flyers to make that city a stopping

point on their way, if not the end of

their journey.

DANGER OF BEING MISLED BY LIMITED

ACTIVITY OF TO-DAY

Several of the largest cities in the

country, such as Chicago, Philadelphia,

Detroit, Boston, Kansas City and many
others, have already given serious

consideration to this problem. Some
of these have already constructed mu-

nicipal air terminals, while others are

now contemplating similar action.

This should impress doubters with the

fact that this talk of airlines within the

next few years is not confined to vi-

sionaries or to little towns looking for

publicity. Hard-headed business men

throughout the country have sufficient

appreciation of this to favor liberal ex-

penditures, by their respective cities,

to ensure their being on the air routes.

Detroit recently passed a referendum

authorizing the city officials to con-

struct "several aviation fields." And
Detroit is recognized for its ability to

anticipate the future.
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STEPS TOWARDS A MUNICIPAL AIR

TERMINAL

When any city decides to investigate
the practicability of establishing a mu-

nicipal air terminal, the first step
should be that of appointing a munici-

pal air terminal commission. The
work of this commission would be that

of studying possible air terminal sites

within the city limits or sufficiently

close to these for practical purposes.
This is somewhat of a technical matter
and should be handled by either a well-

rounded committee or by an air termi-

nal specialist engaged by them for the

purpose. In the primary selection of

sites, the following elements should be

given consideration (although not nec-

essarily in the order given) and the re-

port should be prepared by some

engineer who is sufficiently familiar

with every one of these to balance

intelligently each of them against the

others :

Adaption to airplane use.

Adaption to seaplane use.

Adaption to airship use.

Meteorological conditions throughout the year.

Location with reference to other air stations, the

airway and city.

Type of soil and its drainage.

Transportation facilities.

Communication facilities.

Available water, electric power, etc.

Surrounding territory and its effect upon use of

the site.

Local meteorological characteristics which might
affect use of site.

Cost of the property.

Extent to which the terminal may be used.

CONSIDERATION OF SITES

After the various sites which are

being considered have been investi-

gated along these lines, it will usually

result in the elimination of the most of

this original list and in the confining of

further study to one or two sites. The
next step, before acquiring any prop-

erty, should be the preparation of

rough preliminary layouts for each of

the remaining sites. These should be

just sufficiently in detail to show which
site is the most satisfactory all around,

considering cost, safety and general

suitability. A report, recommending
a certain site or sites, can then be pre-

pared, and the next step becomes that

of negotiating for the lease or purchase
of the most desirable site. Just how
much of the report on the site should

be made public before negotiations are

closed will dependupon local conditions.

As the property being considered will

not usually be a class which changes
hands frequently, it may be possible to

obtain a short-term purchase option
without cost and as one of the condi-

tions of consideration of each site.

This would eliminate attempts to in-

crease the asking prices for properties

upon completion of the report.

ARRANGEMENT OF THE TERMINAL

When the proposed arrangements of

terminals are being worked out on

paper, each of the features previously
mentioned should be considered. In

addition, careful consideration should

be given to each of the following ad-

ditional points:

Orientation of site to be purchased.

Arrangement of runways for taking-off and

landing.

Grading and surfacing of field.

Drainage of field, if required.

Arrangement of seaplane launching ways, if any.

Location of mooring space, fairway and channel,

if seaplane station.

Building arrangement.

Provision for future expansion, either on

property being considered or on adjoining

property.

After the matter of acquisition of

the site has been disposed of, and
when the final plans for the terminal

are being prepared, the following points
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should be added to those already given

for consideration :

Building construction.

Runway and roadway construction.

Fire protection.

Insurance considerations.

Field and international markers.

Station maintenance equipment.

Station operating equipment.

Aircraft repair equipment.

Night flying equipment.

At the risk of it being regarded as

propaganda for the landing field en-

gineer, let me, once again, stress the

importance of having this work prop-

erly balanced. It is asking too much
of even the best of pilots to expect him

to work out a balanced arrangement
unless he has made each phase of the

work a special study for a few years.

If the services of some landing field

engineer cannot be obtained, I would

advise (as the best substitute) that a

committee be appointed to select the

field and work out the arrangement
and that this committee include the

following men:

A capable, all-around, aeronautical engineer.

An airplane pilot (where airplanes are to be pro-

vid'd for).

A seaplane pilot (where seaplanes are to be pro-

vided for).

An airship pilot (where airships are to be pro-

vided for).

A meteorologist with aeronautical experience.

A grading and field drainage engineer.

A building constructor, familiar with buildings

for industrial purposes.

A roadway engineer, familiar with the less ex-

pensive types.

A fire protection or safety engineer.

An insurance engineer with aircraft experience.

Air station manager or field mechanic familiar

with equipment.
Real estate expert, familiar with local values.

This imposing committee is not nec-

essary if the services of a landing field

specialist are available. He can be
relied upon to obtain, from such men
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as are included above, what informa-

tion may be necessary to supplement
his own knowledge, while his expe-
rience enables him properly to balance

each viewpoint.

IMMEDIATE NECESSITY FOR AN AIR

TERMINAL

It is, by no means, essential that a

terminal be completely equipped at the

start. What is far more important is

the provision of a suitable site with

very limited equipment but the de-

velopment of which has been started

along a very comprehensive plan in-

cluding provision for additions to the

buildings and equipment from time to

time as conditions warrant. The first

essential is the provision of runways
for airplanes to take-off from and land

upon. (If the terminal is to provide
for seaplanes, some launching ways, or

similar means, will also become essen-

tial.) The dimensions of runways re-

quired will be affected by the altitude

of field and type of machines, but for

sea level and the general run of air-

planes, they should be between 2,500

and 3,000 feet long. They should be

arranged, with reference to the direc-

tion of the higher velocity prevailing

winds, so that the airplanes may take-

off directly into these winds for the

greatest possible number of times. In

considering the wind records, those

winds of less than about 10 miles per
hour may be neglected. The arrange-

ment of runways is usually best obtained

by the use of a square plot with run-

ways arranged diagonally on it, al-

though L or T-shaped plots can be

used. Where such shapes are used,

the legs of the T or L should not be less

than about 1,000 feet wide. The site

should be level within 2 per cent, pref-

erably within 1 per cent. All mounds
should be removed and hollows or

ditches filled. A crop of tough, all-
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year, grass should be raised and, if the

soil drains poorly, an effort should be

made to provide artificial drainage.
If funds do not permit draining the

entire field, it is advisable to drain the

portion of the runways likely to be
most used. These same portions
should also be surfaced with cinders,

gravel, or other available material, for

a distance of about 1,000 feet, to a
width of about 75 feet. If limited

funds do not permit this amount of

surfacing, the area might be decreased

to 750 by 50 feet, which is probably the

minimum area that is worth surfacing.

ESSENTIAL BUILDINGS AND EQUIPMENT

As to the buildings and equipment
necessary, the most advisable policy
is that of developing a complete build-

ing arrangement in the plans and then

providing immediately only such

items as a gasoline and oil shed, hangar,
wind indicator, field marker, fire ex-

tinguisher and telephone connection.

As the use of the station grows, other

buildings and equipment can be added
in accordance with the original plans.

Only in this way can a really system-
atic arrangement be obtained when the

station is fully developed at some
future date. It is well to note here

that, under certain conditions, the Air

Service will agree to furnish hangars
free of charge if these are erected at the

expense of the city. In many other

ways such as this, the initial outlay
can be kept down.

To sum up, the urgent necessities

are three: (1) Get a suitable site under

municipal control; (2) prepare a com-

prehensive plan for its ultimate de-

velopment; (3) construct as much of

the planned development as available

funds and the immediate use of the

terminal justify. Above all, do not

attempt to acquire any site, or to ar-

range an air terminal, without capable
advice, and do not rely too greatly

upon the advice of some ex-flyer with a
fine war record but who is not in close

touch with developments of the past
four years. This advice, if heeded,

may save both money and (what is

much more important) life, later on.



CHICAGO'S OLD FIRST WARD
A CASE STUDY IN POLITICAL BEHAVIOR

BY HAROLD D. LASSWELL

Unirersity of Chicago

We hate all heard of "Bathhouse" Coughlin and "Hinky Dink"
Kenna and they can be duplicated in any large city. But what about

their constituencies? What are their hopes and fears and politics?

And why? :: :: :: :: :: :: :: :: ::

ONE aspect of the task of the sys-

tematic student of politics is to de-

scribe political behavior in those social

situations which recur with sufficient

frequency to make prediction useful

as a preliminary to control. In every
urban area large enough for segregation
to take place there are substantial

areas in which residential property
is radically depreciated through the

encroachment of business enterprises.
When these are organized into a po-
litical unit under universal suffrage,

they display somewhat distinctive

types of political behavior. This paper
is an attempt to describe such behavior,

using the First Ward of Chicago as a

case in point.

A DEPRECIATED RESIDENCE PROPERTY
AREA

The First Ward includes the central

business section and the light manu-

facturing and lodging house area to

the south. The steady encroachment
of industry has driven out the home
makers, and but a tenth of the de-

veloped property of the ward is used
for housing purposes.

1. Low rentals and proximity to

transportation induce the industrially

handicapped to congregate in this area,

and this includes those who are handi-

capped by lack of funds, technical

skill, or language skill. On South

State Street six blocks are given over

to the casual laborers (the hoboes),
with whom are billeted beggars, pan-

handlers, peddlers and junk dealers.

Twelve hundred Chinese are con-

gregated in Clark Street below Van
Buren and in the Wentworth-Archer-

22nd Street triangle. At various places
the South Italians, Sicilians, negroes
and Austro-Hungarian nationalities are

localized.

2. Visitors congregate near the de-

preciated property area because it is

closely associated with the central

business district in which the attrac-

tions of the city are located and where

the railroad passenger terminals con-

verge. Visitors spell mobility with

its accompanying anonymity. Freed

from the conventional restraints of the

home environment, they are suscepti-

ble to new, and frequently unconven-

tional, experiences.
3. Moral rebels find a congenial

habitat in the disintegrated areas.

These range from the erratic non-con-

formists many artists, hoboes, and
radicals to the predatory groups who
use the anonymous life of the locality

as the base of operations against the

propertied wards.

4. Wealthy clubmen with city-wide
interests live in exclusive institutions

127
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within the geographical confines of

the ward, though scarcely participating
in such neighborhood life as does exist.

In short, the depreciated residence

property areas accentuate the dis-

integrative factors present in every

community, and introduce sharp seg-

regations about acquaintance nuclei

which have practically nothing in com-
mon as far as the long-run interests of

the neighborhood are concerned.

POLITICAL, BEHAVIOR

What, then, are the typical political

phenomena observed under the con-

ditions sketched above, circumstances

which are duplicated in varying degrees
in every city? It must be understood,
of course, that the statements here

reflect merely quantitative degrees of

difference as compared with the be-

havior of, let us say, residential neigh-
borhoods.

1. Where the industrially handi-

capped live in large numbers and the

government offers unskilled jobs on a

patronage basis, some leaders will

emerge to act as intermediaries, dispens-

ing jobs in return for political support.

John ("Bathhouse") Coughlin and
Michael ("Hinky Dink") Kenna have

closely knit precinct organizations
which serve as informal employment
agencies, connecting needy workers

with the street cleaning department of

the government and the construction

gangs of utility companies. The in-

dustrially handicapped have, in times

past, been advanced rent, fed, and sent

on their way rejoicing and subject to

call for political service.

EFFICIENCY MEASURES UNPOPULAR

2. When the power of the leaders

depends on patronage and the jobless

men of the area need work, it is not

surprising to find that leaders and the

rank and file oppose efficiency measures

andfavor high expenditures. The alder-

men of the First Ward opposed the

extension of the merit system to street

cleaners, opposed the competitive sys-

tem of letting contracts, and voted

against non-partisan committee or-

ganization of the city council. The

willingness of the aldermen to boost

appropriations accurately reflects the

sentiment of the ward, as shown by the

attitude of their constituents on a re-

cent referendum as contrasted with

the attitude of a wealthy residential

ward:

SHALL $8,000,000 IN BONDS BE ISSUED?

(February 22, 1921)

Ward For Against

1 6,374 889

7 5,673 7,608

3. Such a community, possessing
moral non-conformers, wants "personal

liberty" and acts toward men and
measures on this basis. Personal lib-

erty is taken to mean freedom from the

imposition of the mores of the residen-

tial districts on the community, es-

pecially with reference to vice and the

saloon. Alderman Coughlin, who has

been the orator of the Kenna-Coughlin

partnership, takes the personal liberty

theme perennially. When the issue

is drawn, the community rallies to the

standard of its protectors. It was the

1914 campaign made by Miss Marion

Drake on an anti-Coughlin-Kenna-rice

platform which revealed the true at-

titude of the ward :

Men Women Total

Coughlin, Dem 4,977 1,729 6,706

Drake, Prog 1,654 1,137 2,791

Miss Drake was assisted in her vigor-

ous campaign by parades and demon-

strations staged by art students and

student nurses, and supported by
ministers and social workers from all

over the city. The women's clubs had

long taken an interest in the morals of

the First Ward (some members visiting
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the burlesque shows personally to dis-

cover the depravity of the locality),

and it is little exaggeration to say that

the First Ward was honeycombed with

moral reformers, inspectors, and in-

vestigators.

Naturally the people of the First

Ward are tired of being examined by
the curious from all over the city.

They resent the interference of the

moralists. They regard themselves

and their chiefs as persecuted for

personal liberty's sake. Nothing
serves to consolidate the affection of

the ward for "the little fellow" more

closely than a "clean up" campaign
engineered from outside or from the

expensive hotels of the neighborhood.

TIIKY VOTE FAITHFULLY THUS THEIR

INFLUENCE IS DISPROPORTIONATE

4. The people rote more faithfully

than the electorate of the residential

wards t for the voters of these areas have
more to gain immediately by participa-

tion, and these things are (1) freedom

to live their lives according to their

own code, and (2) opportunity for em-

ployment. The election of April 6,

UKM, is not untypical. Although the

Seventh Ward showed a registration
10 per cent higher relative to popula-
tion than the First Ward, 27 per cent

of the registered voters of the First

Ward participated, as contrasted with

7 per cent of the Seventh Ward regis-

trants who voted.

5. The disintegrated ward tends to

wield more than its proportionate in-

fluence in politics over short periods of
time. This is not only true because
the First Ward has such a substantial

proportion with tangible stakes in the

government, but because it tends to

be overrepresented between the de-

cennial reapportionments. Before the
last redistricting went into effect this

ward had 46,000 people as compared
with 150,000 in a rapidly growing ward,

the Twenty-Seventh. Disintegrated
wards are "disappearing wards."

6. Where large pecuniary interests

require the exercise of government powers,
the influence which the leaders possess

by virtue of jobs and protection is freely

used to satisfy them. The aldermen
from the First Ward have been favor-

able to, and occasionally initiators of,

proposals for granting franchises con-

demned by the Municipal Voters'

League as securing inadequate com-

pensation for the city.
1 The aldermen

have secured the passage of ordinances

granting exceptional privileges to cer-

tain of the large downtown department
stores.

Real estate firms tend to have a

vested interested in the lax administra-

tion of law in these areas. During the

period when property is incapable of

yielding high incomes for residence

purposes, large firms and many wealthy
individuals purchase property as a

speculation in anticipation of the rising

tide of business. Commercialized vice

is one of the most profitable sources of

income during this period of transition,

and large real estate firms outwardly

respectable rent for houses of ill fame.

The Chicago Vice Commission re-

vealed that in 1910 eight of eleven

large loop companies were willing to

rent property for sporting house pur-

poses, though many of the clients of

these firms were innocent of the way in

which their agents conducted business.

POLITICS A MAN-TO-MAN PROPOSITION

7. The political leaders are men of

their word. They know how to play the

role of helping out a fellow who is tem-

porarily unlucky. Kenna declares in

personal interview that "my success is

due to honesty." His word is as good
as his bond. Said a Salvation Army

1
Specific instances cited in the M. V. L.

summary of franchise legislation, 1898.
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captain to the inquirer,
"
'Hinky Dink'

is the squarest man God ever made."
And when these men give aid there are

no questionnaires to fill out and no

grand flourishes of the self-consciously
beneficent. It is a man-to-man propo-
sition. Personal and primary virtues

of loyalty and fellowship are exalted;
the reason oral bonds are observed so

strictly is that some of the arrange-
ments within the group will scarcely
bear the scrutiny of the efficiency
theorists of the residential wards.

8. Leaders find that political ma-

nipulation offers a lucrative career.

Acquaintances are made by working
in cigar stores, saloons, restaurants,

lodging houses; or by engaging in a

modest real estate and insurance busi-

ness. "Politics pays" in Ward No. 1,

and it offers a chance for the expansion
of personality, for the control of men,
and for the achievement of that dis-

tinction which comes from broad
contacts and preoccupation as a

"man of affairs." On the financial

side it is a matter of common
knowledge that Mr. Kenna's personal

representatives in the real estate

business are heavily interested in

North Shore apartments.

BUT IMPROVEMENT GOES FORWARD

9. When measured over a term of

years, property improvements, adminis-

trative efficiency, and moral conformity
have all been on the increase in these

areas. As far as property improve-
ments are concerned, the reason for

this has already been indicated with

sufficient clearness new boulevard

lights, new public buildings, new pav-
ing spell jobs. In this particular the

interest of the First Ward and the real

estate men and residence owners is the

same.

The increase in efficiency and moral
restraint must be accounted for differ-

ently. In general, the residence wards

tend to be politically apathetic because

political participation does not affect

them so obviously as it does a large

proportion of the lodging house areas,

and because they have a greater range
of interests. They leave the running
of the government in the hands of the

professionals, and if vice and crime do
not become too conspicuous, and if

property improvements are looked

after, there is little to complain of.

If there is a slight overcharge (some-
times called graft) on the part of the

professionals, it may be regarded as

a fee for special service.

But pressure for the enlargement of

the fee and the loosening of judicial
administration is persistently influenc-

ing the leaders of the depreciated

property areas. Over a period of time

this results in mounting taxes, some

conspicuous instances of excess pay-
ment and a crime wave. The tax-

payers of the residential wards are

aroused from their lethargy, and a

crusade for efficiency and righteous-
ness in government takes place. The

mayor, elected on a city-wide basis, is

the target, and the council is quickened.
New devices are put into effect and tend

to become habitual. Thus it is that

successive waves of crusading zeal, po-
liticalcycles of reform,tend to leave pro-

gressively better conditions through-
out the entire municipality. Rev.
Johnston Myers, pastor of the famous
Emanuel Baptist Church, says em-

phatically on this point that "Condi-
tions are so much better now than they
were twenty-eight years ago that there

is no comparison. One couldn't go
ten blocks in certain streets without

being solicited by fifty women. Now
all is changed."
Thus an accommodation exists be-

tween the property improvement-ef-

ficiency-moral residence wards and the

job hunting-high expenditure-personal

liberty lodging house areas. Because
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these characteristics are mere varia-

tions of degree, the conflict is seldom

clear cut, except in the crusading in-

tervals.

And this accommodation will con-

tinue to exist, at least until the residents

of the outlying wards provide adequate
social machinery for administering
to the needs of the industrially handi-

capped who seek refuge in the mobility
wards. For, as we have seen, the

foundation of the "boss system" is

really laid in human ministering
to human needs human needs for

personal help in getting a job, in getting

adjusted to a new world, and in secur-

ing a career which brings its due of

social recognition.

MAKING 'EM RIDE
THE CIVIC SIDE OF THE WEEKLY STREET CAR PASS

BY WALTER JACKSON
Fare and Bus Consultant, Mount Vernon, N. Y.

Approximately thirty cities hate introduced the weekly street car pass.
It is transferable and you ride all you want to for a dollar or so a week.

IN the summer of 1919, while en-

gaged as fare consultant to the Mil-

waukee Mice-trie Railway & Light

Company for its Racine (\Vis.) lines,

the writer found it desirable to recom-

mend an adaptation of the old-time

foreign season ticket. This he dubbed
"The Unlimited Ride, Transferable

\\rrkly Pass," a term that is almost

self-explanatory. To make it entirely

clear, however, the designation may be

explained in parallel with the older

style of unlimited-ride transportation
that suggested the weekly variety.

"Unlimited ride" is common to

most season tickets. Abroad, such

tickets are good only for the original

purchaser, whereas the writer sug-

gested that they should be "transfer-

able" or good for bearer. There were

practical reasons for this. One was
that we wished to popularize the pass,
which meant the avoidance of con-

tract forms and all special effort on the

part of prospective purchasers. There-

fore, unlike all preceding season tickets,

the weekly pass is purchasable on the

car exactly as if one bought a single

ride.

Another reason for making the pass
"transferable" was the practical im-

possibility of identifying a passenger
on a street car. This may be possible
on a suburban train where the same
conductor meets the same group of

passengers every day and has ample
time for inspection; but it is not pos-
sible in short-headway, crowded-car

city operation. Therefore we made a

virtue out of necessity by blazoning
the fact that one could transfer his

privilege of unlimited riding to others.

Now, as a matter of fact, our advertis-

ing is intended to make the pass so use-

ful in its purchaser's eyes that he will

be most loath to give it to others he

has too many occasions to benefit

from its use himself. So we find by
experience that the average number of

rides taken per transferable pass per
week for cities of given size does not

vary materially from the averages for
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non-transferable "seasons" given to

the writer in Europe, namely, 21 to 23

a week in the very largest cities and 28

to 32 in towns which are small enough
to permit riding home for lunch.

"Weekly" is the next word that

calls for explanation. Abroad, no

pass is sold for less than a month. The
usual minimum is three months. This

places the season ticket beyond the

reach of many clerks and workingmen.
Another reason why the poorer classes

do not buy such tickets is that most

European roads are saddled with the

so-called workmen's fares. These fares

call for a lower rather than a higher
rate during the rush hours. They are

of no real benefit to the worker be-

cause every employer figures fares in

his wage scales.

By placing the pass on a weekly
basis, we adopted the shortest possible

calendar period and thus did not have

to ask for an outlay beyond the

worker's means. The week is generally

the period from Monday morning to

Sunday midnight because Monday is

the day that has the greatest number
of industrial riders. In one case, the

pass runs from Sunday morning to

Saturday night as the railway serves a

suburban community in which Sunday
is the most important traffic day, bar-

ring Saturday with its large number of

shopping casuals.

"Pass" may be amplified by point-

ing out that as applied to American

street car practice it means the elimina-

tion of all change-making and of the

distasteful transfer.

HOW THE PASS INCREASES CAR RIDING

In placing the weekly pass before the

public, the writer has stressed this

fact: generally speaking, we cannot de-

crease the rate of fare if people will

ride only when they have to, namely,
to and from work in the rush hours.

There is only one way to get a lower

fare and that way is to take more rides

without a corresponding increase in

operating expenses. This means that

people must take more voluntary rides,

such as the trip made for pleasure or

the trip that could be made on foot.

Hence, the basic idea of the pass is

to offer unlimited use of the service to

those who are willing to pay a little

bit more than the cost of their com-

pulsory rides.

To illustrate, Fort Wayne's fare to

the person who rides infrequently is 7

cents; to the person who rides at least

often enough to stock up with four

tickets, the fare is 65 cents (4 tickets

for 25 cents); and to the person who
gives the company the equivalent of

16 ticket fares ($1.00) a week in ad-

vance the fare is as little as he cares to

make it. In practice, the pass rider

averages a fare between 4 and 5 cents

and is saved all the bother of the less

steady patron who has to provide him-
self with change, tickets or transfers.

The pass rider merely flashes his

weekly card so that the color and sur-

print number are visible to the con-

ductor and passes on. There is no

searching of pockets or unbuttoning of

overcoats for him.

Now it goes without saying that

once a person buys a pass he is eager to

use it at every opportunity. Instead

of avoiding the car, he waits for it.

Even though he may not have occasion

to ride in the middle of the day or in

the evening, the transferability of the

pass to wife, child or neighbor, makes

possible such averages as four to five

rides per pass per diem. Since only
two rides are physically possible dur-

ing the rush hours, it is obvious that

the extra rides, no matter by whom
taken, must occur during the off-peak
hours when there is ample room.
This is what makes the pass plan

practicable financially. It does not

necessarily produce an increase in reve-
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nue, but it does make possible a very

large increase in the usefulness of the

railway through offering for next to

nothing a lot of service that would
otherwise go to waste.

What new purposes does a pass-

holder fulfil when he turns from a two-

times-a-day into a four-times-a-day
rider?

He (in smaller cities) goes home for

lunch, thus enjoying more time with

his family.
He goes oftener to churches, lectures,

lodge meetings, theaters, parks com-

munity gatherings of any and every
sort because he does not have to con-

sider the cost of carfare. Naturally,
if lie goes oftener, then his wife, sweet-

t, child or other companion goes
oftener also.

The younger man may use the pass
for gymnasium and night school.

The woman passholder uses the pass
for more face-to-face shopping instead

of purchasing by telephone. Face-to-

shopping is far more satisfying to

the local merchant. He gets a better

idea of the customer's tastes, he can

sell her more goods, he can induce her

to carry some of the purchases home
and he knows that she will return less

than if she had ordered the material

before seeing it.

In general, the passholder comes to

look upon the street railway precisely
as upon an elevator, namely, that it is

there to be used without regard to cost.

He had seen nothing strange about

riding down a couple of floors, while

refusing to pay fare for a half-mile

ride uphill. When the extra use of the

street car costs nothing or almost

nothing, he uses it as freely as an
elevator. Why not ride even a block

if the rain is falling or there is a pack-

age to carry? What's the use of letting

a car go by anyway? So the pass-
holder rides and rides, for when he

bought the pass he made a good-
natured bet with the railway that he
was going to get his money's worth and
then some. Best of all for the street

railway is that each passholder is a
booster and business solicitor who
brings many a fare through his com-

panions.

RATE OF FARE TAKEN OUT OF POLITICS

From the foregoing somewhat

sketchy outline, it will be clear that

the weekly pass is of great civic value

in two ways : First, it makes for larger
attendance at any kind of gathering
for shopping, for instruction, for enter-

tainment and social life generally;

second, it takes the question of rates

of fare out of politics almost entirely.
The latter statement is not a fervent

wish, but a cold fact. The reason is

simply this: The pass gives such a big
reduction in fare to the truly consistent

customer and makes his purchase of

the ride so agreeable that the real rail-

way patrons and their families no

longer have any cause for complaint.
The rest of the community, com-

prising occasional riders, has no just

ground for complaint in paying for re-

tail riding more than the others pay
for wholesale riding. For the first

time, then, the car ride is being sold on
the business basis of a wholesale rate for

wholesale use.

It must be borne in mind that the

purchase of reduced rate tickets by
anyone does not imply that he is a

regular rider. He may be an auto

user whose car is laid up. Why favor

him? One is not proved to be an

everyday customer merely through
the purchase of say six tickets that can
be used any time and divided among
six people if desired. On the other

hand, when a patron buys a weekly
pass at a given price, he has paid a
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definite sum for the fixed period of

seven days. As the pass can be used

only by one person at one time, we are

indifferent as to whether he or some-

one else chooses to ride during the week

of validity.

So where the weekly pass is properly

introduced, it differentiates each class

of rider so clearly that it is no longer

possible for scheming realtors or dis-

gruntled merchants to start agitation

in the names of supposedly regular

patrons. This protection is worth a

lot to any railway.

It may be observed, also, that the

weekly pass has the merit of awakening
the auto user to the fact that the street

car still has quite a few merits over the

personal car so far as city riding goes.

Many people have simply drifted into

the habit of using a personal car, al-

though the traffic and parking condi-

tions of to-day often mean that the

auto driver actually saves no time and

suffers more exasperation than pleas-

ure. These people, however, would

not care to go back to the street car so

long as it is associated with the change,

ticket and transfer bother from which

the personal car had freed them. It is

only through the pass that they are

given the same set of gratifications,

viz., no feeling of expense every time a

ride is taken, no standing in line, no

fussing with small change or tokens,

no handling of the irritating transfer.

On top of all that, the convert is now
able to read his paper as in the days of

yore, he lets the motorman do the

worrying about traffic regulations and

he no longer allows his car to stand in

sun or rain all day long on the public

highway subject to the whims and

wiles of everybody else. The same

vanity that makes a person desirous of

showing off with a personal car is ex-

ploited in selling him a pass which he

can flash proudly while hoi polloi

stand at the farebox !

A VARIETY OF PASSES DESIRABLE

SHORT-HAUL FARES, OFF-PEAK RATES,
ETC.

It must not be supposed for a mo-
ment that the unlimited-ride weekly

pass is the only thing an electric rail-

way can do to increase its usefulness

to the community without impairment
of revenue. The pass takes care of

people who have a legitimate reason

for compulsory riding twice a day in

the same community in which they
live. However, it does not take care of

most housewives who could advanta-

geously increase their average from

say six to twelve rides a week. For

this class, the writer recommends a

lower rate pass, good not only during
non-rush hours of workdays but all

hours of holidays. In several instal-

lations, also, use is made of a school

pass which enables non-earning chil-

dren of school age to secure unlimited

riding privileges.

There are also occasions where the

pass can be supplemented by special

ticket rates, either for off-peak hours

on all days or on specific days like the

"dollar sales" campaign of local mer-

chant groups. Finally, for the large

city with a business and amusement
center more than a mile long and with

a variety of sub-centers, there is the

graduated or zone fare. From this we
see that while the usual all-hour

weekly pass serves up to 50-55 per

cent of the traffic, it can be supple-

mented to advantage by a variety of

other schemes to secure "more revenue

from more riders."

PASS NOW USED IN COMMUNITIES
OF EVERY SIZE

In conclusion, the writer gives a list

of all the twenty-seven pass installa-

tions effective at the time of writing

this article, although, at the time of

printing, this list may be augmented

by a dozen or more on which he has
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i made reports. In giving the list, it

I may be mentioned that the price of the

I standard city pass for adults varies

\
from 85 cents to $1.25, while zone or

I cross-country passes go up to $2.25.

I There is no more reason why all passes

I should be the same price as why all

I single-trip fares should be uniform.

I The dollar rate is the most popular at

I the moment. A list of installations

I follows:

City Population

Served

L Ashtabula, Ohio 22,000

[
Astoria, Ore 14,000

I Beaver Valley Traction Co. (zones.

New Brighton, Pa., etc.)

[
Chicago Elevated Railroads 2,700,000

| Everett, Wash 80,000

I Franklin, Pa 10,000

i Fort Smith, Ark 84,000

i Fort Wayne, Ind 100,000

f Gainesville, Ga 10,000

Houghton-Hancock, Mich., and other

towns (zones) ....

Kenosha, Wis. . . ... 44,000

Morris County Traction Co., New

Jersey (zones)

Paducah, Ky
Pine Bluff, Ark

Piqua, Ohio

Pomona, Cal

Racine, Wis

Riverside, Cal

St. John, New Brunswick

Santa Barbara, Cal

Selma, Ala

Tacoma, Wash

Terre Haute, Ind

Valdosta, Ga

Vincennes, Ind

Washington-Virginia Ry. (zones) ....

Youngstown, Ohio

30,000

30,000

17.000

13,000

60,000

19,000

60,000

18,000

16,000

100,000

75,000

11,000

17,000

175,000

From this list it will be seen that

size of the city is not a factor in the

use of the weekly pass. Nevertheless,

there are conditions for which other

forms of ride-selling rates are desirable,

either in place of or supplementary to

this character of charge. If this were

not so, then Othello's occupation
would be gone!

MUNICIPAL REPRESENTATION IN STATE
LEGISLATURES

BY J. M. MATHEWS
Unitvrnty of Illinoi*

The locality principle of representation, urith its attendant rotten

boroughs, is giving way to the population basis. But this means that

large cities are heavily represented and the country districts are afraid.

IN the American states there are two
main principles upon which representa-
tion is based : the first is the people en

masse, and the second is the people by
governmental subdivisions. Various

combinations of these two main meth-
ods of representation are also found.

The first principle of representation is

adopted in the election of the state

executive officers, such as governor,

lieutenant-governor, secretary of state

et cetera. This principle is also applied
in the election of the presidential elec-

toral college, United States senators,

and members of the lower house of

congress in states having but one
member and occasionally in other

states where the legislature has failed
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to provide as many congressional dis-

tricts as the number of members to

which the state is entitled. It is also

applied in the operation of the state-

wide referendum on constitutions, con-

stitutional amendments and ordinary

legislation. In all of these cases a vote

cast anywhere in the state counts just

as much as a vote cast anywhere else

in the state. There is no over- or

under-representation of one part or

section of the state as compared with

another. If the members of the state

legislature were elected in a state-wide

election on a general ticket, there would

arise no difficulties connected with the

division of the state into representative

districts and there would be no possi-

bility of a gerrymander. A combina-

tion of the general ticket plan with

district representation might be worked

out that would probably give greater

satisfaction than the present plan,

especially if the bicameral system were

abolished and a one-house legislature

introduced. The complete adoption of

the general ticket plan of electing the

legislature, however, is hardly practica-

ble because it would make the ballot

too long and would leave no room for

minority representation. In all the

states, therefore, we find that the

legislatures are elected on the plan of

districtrepresentation. These districts

are either especially created for this

purpose or are already used for local

governmental purposes, or, more gener-

ally, a combination of these two kinds

of districts is found.

The earliest system of representation
as established in England adopted the

local community as the basis or unit

to which representation was accorded

without regard to population. It was

natural that the same plan should

have been adopted in the American

colonies. Even until well into the

nineteenth century, cities were com-

paratively small, and consequently,

although population was not taken into

consideration primarily in fixing repre-

sentation, as a matter of fact there was
no very great or serious divergence
from thepopulation basis of representa-
tion.

With the shifting of population in

the nineteenth century, however, and
the growth of manufacturing and in-

dustrial cities, many of the rural com-
munities in the south of England came
to be what were called "rotten bor-

oughs." The same development also

took place in the United States, until

by the beginning of the twentieth cen-

tury, the departure from the princi-

ple of popular representation had be-

come very great and serious in some
of the states. This was especially true

in the case of some of the older states

on the Atlantic seaboard, mainly in

New England, where the town system
of local government influenced the

plan of representation. In the New
England states, with the exception of

Massachusetts, the constitutions gener-

ally provide that each town shall have

at least one representative in the lower

house. This general requirement is

supplemented in Connecticut by the

provision that no town shall have more
than two representatives and in Rhode
Island by the provision that no town
or city shall have more than one-fourth

of the total membership of the lower

house. This narrowly restricts the

representation of such cities as Provi-

dence and Hartford. In Rhode Island,

the under-representation of the cities is

further accentuated by the provision
that each town or city shall have only
one senator. In other states outside

of New England equal representation
of counties in the senate is found.

Thus, in New Jersey, Maryland and

South Carolina each county is entitled
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to one and only one senator. This

provision produces great under-repre-

sentation in New Jersey in the case of

two populous counties, containing large

cities. Baltimore is not affected by
this provision, since it is not situated in

a county, but a special provision limits

it to four senators out of a total of

twenty-seven, although it has about

half the total population of the state.

It is also limited to less than one-fourth

of the representatives in the lower

house. Wilmington, Delaware, is in

much the same situation as Baltimore

with reference to its representation in

both houses. Philadelphia is also

limited, though not so seriously as

Baltimore, by the provision that no

city or county in the state shall have

more than one-sixth of the total number
of senators. The constitution of New
York limits the number of senators

which any one county may have to

one-third, and the number which any
two adjoining counties may have to

one-half. New York City, however, is

not yet seriously affected by this

provision, since it includes five counties

and might, therefore, elect more than

half the senators.

THE COUNTY EMPHASIZED

In about one-third of the states, the

constitutions provide that each county
shall have at least one representative
in the lower house. This provision

practically operates to restrict the

representation of the more populous
counties and to give undue representa-
tion to the sparsely populated counties

because of the general policy of def-

initely fixing in the constitution the

exactnumber of members in each house.
In the states having county representa-
tion there are usually a number of

counties having less than the repre-
sentative ratio, that is, the quotient
arising from dividing the population
of the state by the number of members.

There are some of these states in which
some counties have even less than half

the ratio. The resulting over-repre-
sentation of such counties can be

allowed, of course, only by depriving
the more populous counties of some of

the representation to which, on the

basis of population, they would be

entitled.

Even in states which do not have

county representation, the counties are

not entirely ignored, but it is usually

provided that representative districts

shall follow county lines and that, in

forming such districts, no county shall

be divided except when it includes

more than one district. Where county
lines are thus taken into consideration,

it is impracticable to form the districts

so that they shall contain exactly equal

population. Even if this were done so

that, at any given time, each district

contained exactly the same number of

inhabitants, this condition would quick-

ly change with the shifting of popula-
tion, so that inequalities would arise.

In order to provide for this contingency,
the constitutions usually provide that

periodic reapportionments shall be

made. The usual interval between

reapportionments is ten years, and, in

most states the figures of the Federal

census are adopted as a basis. Where,
as happens in some states, no require-
ment of periodic reapportionment is

found, the inequalities are naturally

greater. Even in some states where

such a requirement is found, the con-

stitutional provision has sometimes

been ignored by the legislature, as in

Illinois, resulting in a progressively in-

creasing inequality between the differ-

ent districts.

THE BASIS OF REPRESENTATION

Some states have adopted as a basis

of representation not the total popula-
tion but a restricted portion of the

population, or the number of inhabit-
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ants remaining after deducting certain

classes. Thus, Oregon adopts the

white population as a basis; New York
and North Carolina exclude aliens in

determining the basis; Massachusetts

and Tennessee base representation on
the number of qualified or legal voters.

The last-named provision would oper-
ate in most states to exclude aliens.

Logically the voting population would
seem to be a better basis than the total

population. The theory involved in

the second section of the fourteenth

amendment to the constitution of the

United States is apparently that rep-
resentation should be based on voting

population. Such a provision would

operate against the large cities as

compared with the total-population

basis, since, in determining representa-

tion, the floating and alien population
found in considerable numbers in most

large cities would be eliminated. Such
an elimination would naturally increase

proportionately the representation of

the rural districts, but,now thatwomen
have been granted full suffrage, the

voting population would seem to be a

fairer basis of representation than the

total population. If a person is not

considered fit to vote for representa-

tives, there would seem to be no good
reason why he should be counted in

determining the basis of representation.
From this brief review of the provi-

sions regarding representation found
in the different states, we may pass to a

consideration of the arguments for and

against the different methods adopted.
The historic New England system of

equal representation of towns, without

regard to population, however justifi-

able originally, is quite indefensible

from the standpoint of its present opera-
tion. It is entirely out of harmony
with the modern trend of democratic

thought. On the other hand, the

democratic theory should not be

pushed to the extreme of holding that

the lines of local governmental areas

should be entirely disregarded and the

state divided into equally represented
districts containing absolutely equal
blocks of population. The objections
to such a plan are obvious. It would

open a wide opportunity for gerry-

mandering the state on a larger scale

and in a more obnoxious manner than

when county lines are regarded. Even
under present conditions, a comparison
of party votes with party representa-
tion hi most states shows that the

percentage of the representatives in

both houses controlled by the majority

party is usually much greater than the

percentage of its popular vote for

governor, while the percentage of

representatives controlledby the minor-

ity party is usually much less than the

percentage of its popular vote. The
constitutional requirement that the

legislature shall consider county lines

hi making the apportionment tends to

check somewhat the evils of the gerry-
mander. Mere representative districts

formed without regard to county lines,

moreover, would be quite artificial,

while the counties have to some extent

a social and political unity.
It does not follow from the above

considerations, however, that each

county should have a representative in

the legislature, especially in states

where there are wide variations in the

density of population in different sec-

tions of the state. Such representation
could not, as a rule, be granted, even
in the lower house, consistently with

equal representation for all parts of the

state, without making that house

entirely too large for efficient work.

It might be argued that counties should

have representation in the state legisla-

ture on the analogy of the system of

representation in county boards of

supervisors and in congress. In the

county boards, it is true, each township

usually has one representative, without
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regard to population, and, although

populous townships may be allowed

more than one, urban districts are

usually under-represented. But the

county has aptly been called the
"
dark

continent" of American politics, and it

is hardly likely, therefore, that we can

derive much light on this question from

that source.

It might be argued that each county
in the state should have at least one

representative in the lower house and

support for this position sought from

the fact that the constitution of the

United States provides that each state

shall have at least one representative in

the lower house of congress. The

analogy, however, is defective. The
states, of course, are not federal govern-

ments, nor do the counties occupy the

same position in the states that the

states do in the union. Moreover, the

operation of the provision would be

different in the two cases. Such a

provision in most states would give to

a considerable number of counties over-

representation, while in the case of the

lower house of congress, Nevada and a

few other states fall below the ratio of

representation, but the amount of

over-representation in this case is

comparatively small. This result is

due to the fact that the size of the

house of representatives at Washington
is greater than that of the lower house

in any state and much greater than in

most states. Moreover, there is no
constitutional limitation upon its size

such as is found in most states with

regard to both houses of the legislature.

POPULATION AS A BASIS

When the Federal constitution was
drawn up state pride was strong and
the confidence of the public men of that

time in the political capacity of the

people was comparatively low. Much
was said about the danger of popular
assemblies being swayed by excitement

and passion. The framers, therefore,

provided for representation on the

basis of population in only one house,

and not fully on that basis even in that

house. Since the constitution was

adopted there has been a decrease in

the feeling of state pride and a simul-

taneous growth in the general confi-

dence in the political capacity of the

people. Hence, it seems probable that,

if the Convention of 1787 were meeting
now in our present advanced state of

thought upon these matters, it would
accord a larger recognition to the

principle of population as the basis of

representation. On the other hand, it

is no doubt true that, if the members
of such a convention as that of 1787,
whether meeting at that time or now,
had reason to believe that any one

state would ever have sufficient popula-
tion to control the house of representa-

tives, they would have introduced

restrictions so as to prevent it.

THE CITY'S SIDE

In favor of representation in both

houses in the state legislature on sub-

stantially a population basis, it may be

argued that the legislature should not

have the power of levying taxes and

passing other laws which the people
must obey unless the people have been

accorded equal representation in the

body which makes the laws. If large
cities are not accorded the representa-
tion in the legislature to which their

population as compared with that of

the rural districts would entitle them,

many residents of the cities may hold

in disrespect a law in the making of

which they consider themselves not to

have been properly represented.

Equal representation upon a popula-
tion basis may therefore be conducive

to a more effective enforcement of the

law, since it tends to bring the provi-
sions of the law more in accordance

with public opinion, upon which its
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enforcement ultimately depends. If

the code of morals of the cities and the

rural districts differ so that no general
law will meet the approval of state-

wide public opinion, there is no good
reason why either side should attempt
to cram its code down the throat of the

other by general law, but local auton-

omy in such matters should be

allowed.

Again, it may be argued that there is

no difference inprinciplebetween allow-

ing every voter equal weight in choos-

ing state executive officers and allowing
him equal weight in choosing repre-
sentatives in the state legislature.

Through his veto power and his posi-

tive influence in legislation, the gover-
nor is as important a factor in the work
of the legislature as a considerable

group of that body. Yet it is not sug-

gested that the cities should have less

proportional weight than the rural

districts in choosing the governor.

THE COUNTRY'S SIDE

On the other hand, one may sym-
pathize with the feeling of the rural

districts that they do not want to be

dominated by the city political ma-
chine. But there is also a machine in

the rural districts which one hears less

about because it meets with less opposi-
tion. Most new movements and so-

called radical ideas which point the

way of progress and endanger the hold

of the majority political party emanate
from the cities, while the rural dis-

tricts are inclined to be more conserva-

tive. If the rural districts are much
over-represented, the need for carrying
the elections in those districts becomes

greater if the political party is to control

the legislature. The efforts of the

party organization may therefore be
concentrated upon the rural districts

with the consequent greater danger of

corruption. On the other hand, it is

probably true that in the rural com-

munitieswhere everybodyknows every-

body else, the voters can usually form
a more intelligent estimate of the quali-
fications of the candidates and the

machine may therefore be practically

compelled to put up better candidates

for the legislature in the rural districts

than in the cities.

This is not a question upon which
either side can afford to insist to the

last ditch upon its extreme claims and
refuse to compromise. The definite

trend of modern democratic thought
requires that the population basis of

representation should be conformed to

as nearly as practicable consistently
with adequate recognition of the

locality principle of representation.
No county should have separate rep-
resentation if its population is less

than hah* the representative ratio, but
should be combined with others to

form a representative district. On the

other hand, no one county should be
allowed to dominate the legislature of

the state in both branches.

A compromise of these opposing
interests which readily suggests itself

is that the population basis of repre-
sentation should be adopted in one
house and the community principle in

the other, so that the urban districts

shall control one and the rural districts

the other. This solution seems at-

tractive on its face, but objections may
be urged to it. Such a device may lead

to undue friction between the two
houses and possible deadlock upon the

legislative matters that vitally affect

the interests of either section of the

state. Moreover, it may lead to a

division of party responsibility for the

work of legislation, where one party has

a majority in the city and the other in

the rural districts.

HOME RULE A WAY OUT

If this form of compromise be re-

jected as inadvisable and if it be
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accepted as inevitable that complete

adoption of the population principle

of representation is impossible where it

would lead to domination of the state

by one city or county, there remain two

principal avenues of escape whereby
the city may emancipate itself from

rural control. These are the initiative

and referendum and constitutional

home rule. The former avenue, if

adopted, would enable the people of

the cities to have proportionate weight

according to population in direct legis-

lation, without regard to the degree of

their under-representation in the regu-

lar legislative body. This is probably
one reason why the introduction of the

initiative and referendum is opposed by
the rural districts. Without regard
to the contest between city and

country, however, the initiative and
referendum may be objected to on

general grounds. The more promis-

ing avenue of escape for the cities,

therefore, seems to be constitutional

home rule of a broad and liberal

nature. If the city is not allowed to

govern itself through the legislature,

then it must be allowed to govern
itself directly.

THE FAILURE OF ENGLAND'S NATIONAL
HOUSING SCHEME

BY W. McG. EAGER

Secretary, Garden City and Town Planning Atsoeiation, London, England

England's scheme for national housing failed, economically and politi-

cally. But would any policy hate succeeded? And the new Govern-

ment has revived the scheme, minus, we hope, the defects of the old. ::

THE best friends of the housing

policy adopted in England in 1919 ad-

mit its failure. Its enemies declaim

"I told you so" at various pitches of

intensity and with various degrees of

credibility, for, sad to say, many who

formerly posed as its friends are now
its enemies. Dr. Addison, who staked

his political reputation on the scheme,
is politically dead. Sir Alfred Mond,
who stifled it, is politically alive.

We intended to build 500,000 houses

before July 31, 1922, and thereafter

to abolish all our slums. We have by
the end of 1922 built 190,000 houses,

and, as we have no margin of empty
houses available for rehousing, we have
not even scratched the slum problem.

Long continued overcrowding, in fact,

and the consequent acceleration of

dilapidation has been creating new
slums areas, and tenements which had
been closed as unfit for habitation ac-

cording to the standard of public
health prevailing before the war have

been reopened. Yet the houses which

have been built make a brave show
where they are to be found, and the

criticism which in our post-war mood
of millennial expectancy termed them
"rabbit hutches" and "homes in

which men must be heroes to dwell,"

has given place to a gentle murmur of

contentment from those who have been

lucky enough to become tenants, and
who find that to live in a house with

accommodation adequate for decency,

designed with simplicity, and planned
for competent housewifery, makes

possible on working class wages a
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standard of family life which many
members of the working classes have

regarded as out of their reach. In

short, the national housing scheme has

achieved some qualitative success,

though it has failed quantitatively.

WAS GOVERNMENTAL INTERVENTION
DOOMED TO FAILURE?

In this country we have an impres-
sion that our friends in America have
watched our progress with moral sym-
pathy tempered by economic doubts.

The conclusions arrived at by Mr.
Lawrence Veiller in his invaluable

study, How England Is Meeting the

Housing Shortage, have been proved

fundamentally correct, and he more
than any other is entitled to the post
of precentor in the

"
I-told-you-so

"

choir. None the less, it is perfectly

possible that we in England were right

in our intention to solve the housing

problem and even in attempting the

particular solution which we did at-

tempt. The failure of the national

housing scheme may prove that gov-
ernment intervention in house building
is a radical error, or it may prove only
that a particular government has failed

to make a particular method of inter-

vention effective. It may even prove

nothing more than that the period

during which the method of interven-

tion was tried was so complexly ab-

normal that no method of supplying
houses could have succeeded.

To determine which is the true ex-

planation is difficult for us who are

still sore with disappointment and
blinded by the dust raised by poli-

ticians' claim to credit. It may be

easier to see the meaning of what has

happened from across the Atlantic.

It is in any case vitally important for

any country which is faced with a

housing problem of magnitude to

study England's effort and to examine
the story without bias towards either

a Utopia of communism or a paradise
of private enterprise. Fundamentally
the issues are (a) whether housing,
even as street lighting, street paving,

drainage and refuse disposal, ought
to be regarded now as in any sense or

degree a community function, and (b)

whether the community is by reason

of the nature of house building opera-
tions competent to build houses. It

is so easy to regard the failure of the

national housing scheme as an illustra-

tion of the disasters which attend igno-
rance of economic laws, that it may
be as well to summarise the consid-

erations which persuaded the Eng-
lish government to embark upon the

scheme.

THE APPALLING SHORTAGE FOLLOWING
THE WAR

At the end of the war there was in

this country a shortage of houses vari-

ously estimated at from half a million

to a million. The official enquiry
showed a need for 800,000. This

shortage was due to the aggravation

by the war of a condition existing be-

fore the war, to remedy which the

bodies governing localities had since

1890 possessed power to build dwelling
houses both for rehousing persons dis-

placed by the clearance of unhealthy
areas and for housing others whose need
for housing accommodation was not

being met by the normal interaction

of building trade supply and family
demand. The public authorities con-

cerned were the town or district coun-

cils. There was nothing to compel
them to build houses to meet the un-

satisfied normal need except the pres-
sure of local public opinion, and in

spite of the known shortage, houses

built by public bodies of all kinds were

up to the war only 1 per cent of houses

built.

Public bodies were prevented from

building in any quantity by precisely
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the same cause as prevented private

builders building in sufficiency, namely,
the fact that the building of small

houses was not a paying proposition.

This had long been the case in country

districts; it was increasingly the case

in the towns. For at least a century

agricultural labourers' wages had been

insufficient to pay economic rents even

for the smallest of houses, and they
were inhabiting either worn-out houses

let at a charity rent, or houses tied

to farms or estates and let at nominal

rents. In the towns charity rents or

nominal rents were infrequent, but

the customary proportion of income

paid in rent was low, there had been

a fall in real wages between 1900 and
1910 and between 1910 and 1914 only
a very slight rise. At the same time

as a result partly of more widely dif-

fused education, and partly of a visible

rise in the standard of public amenities,

there was a growing intolerance among
the sufferers from overcrowding and

among the general public, of conditions

of domestic squalor. In short, while

the economic demand was stationary
or could be increased only by a growing

willingness to spend a larger proportion
of income in rent, the conscious need

for an adequate supply of houses was

growing.
In 1911 there was in the whole coun-

try,a 5 per cent or 6 per cent margin
of empty houses. These were to a

large extent absorbed before the war

owing to the supply of new houses fall-

ing below the fresh demand created by
growth of population. The first effect

of the increased wages of war-time was
to send up the economic demand with

a rush, and by 1915 the empties were

fully absorbed, without appreciably

diminishing the shortage previously

existing.

Between 1915 and 1919 the building
of houses stopped dead, and at the

end of the war the government was

faced by a deficit which, quite clearly,

could not be made good by private

enterprise.

THE PSYCHOLOGICAL BACKGROUND

This analysis aims at making clear

the origin of the 1919 policy. That

policy defied the principles of economic

science. That is conceded without

dispute. But the position with which

it was necessary to deal was one which

could not be dealt with by the enuncia-

tion of economic platitudes. Even
before the war there was a growing

opinion that merely to permit local

authorities to build houses if they were

minded to do so was not enough, and

that it was becoming necessary to re-

quire them to do so. If the war had
never occurred the advocates of a

national housing policy might have had
their way. The war did occur and

vitally affected both the economics

of building and the minds of men.

The war, as has recently been said

by Mr. Seebohm Rowntree, in this

country telescoped the economic and

psychological progress of a quarter of a

century into five years. Men against
whom the obligations of the social

contract had been enforced in the most

drastic way conceivable by conscrip-

tion were alert to seize their corre-

sponding rights: if the state had a

right to their lives they had a right to

homes. They found, too, on their

return a social atmosphere favourable

to this conception of their rights.

Among those who had stayed at home
there was much gratitude to those who
had fought and a new and lively sense

of the importance of breeding a healthy
race for future emergencies both mili-

tary and commercial. With this grati-

tude and foresight was mingled no

small part of fear. Mr. Bonar Law,
when he said in May, 1920, "that un-

less we made every effort to improve
the condition of the people we would
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have a sullen, discontented and per-

haps angry nation, which would be

fatal in the last degree to trade, in-

dustry and credit," and Mr. Walter

Long, when he declared that "to let

them come back from the horrible

water-logged trenches to something
little better than a pigsty here would

be little less than criminal" were only

making explicit what had been said in

the oft-quoted King's Speech that "an

adequate solution of the housing ques-
tion is the foundation of all social

progress."
There was no serious disagreement

among statesmen or the general public.

The cabinet had a clear issue to face,

whether wages should be raised so

as to make possible economic rents

for houses built at post-war prices, or

whether the building of houses should

be subsidised so as to bring the rents

of new houses down to the level of

houses built before the war. The ab-

surdity of raising wages all round,

in order to enable that small proportion
of the total population which was not

in possession of houses built before

the war to pay economic rents for

houses built at temporarily inflated

prices was obvious. On the other

hand, the idea of subsidising the pro-
duction of any commodity necessary
for national existence had obtained a

firm hold on political imagination.
The mobilisation of munition-making
seemed a substantial precedent for

national control of the house-building

industry; an expenditure of ten million

pounds a year on a measure of social

security seemed a bagatelle to a nation

which had been spending seven million

pounds day in winning a war. There

was in fact a mass of considerations

all tending to make the second of the

two alternatives inevitable.

The second course was taken and
its wisdom must be judged by its con-

sistency not merely with the eternal

principles of economics but with the

psychological state prevailing at the

time when the decision was made.

ENGLAND CHANGES HER MIND

Yet the prognostications of the

apostles of economic rectitude have
been verified. England conceived her

housing policy in one mood and aban-

doned it in another. The failure of the

Homes for Heroes policy is in reality

due to a collective change of mind.

If the post-war mood had endured the

programme of house building and
slum clearance would have been carried

through whatever the cost. It is part
of the complexity of the story that

the excessive rise in the cost of build-

ing, which was foreseen by many
economists, did much to hasten the

change of mood, but it was not its true

cause.

Take first the details of this change.

Gratitude, as we all know, is a poor
foundation for certainty of favours to

come. The soldier came home, got
out of uniform, and in the full and

certain hope of being soon provided
with the home of his dreams, put up

temporarily with a pigsty or a room
in his mother-in-law's house. In ci-

vilian clothes he soon lost his halo of

heroism. Unemployment and the re-

action from army life led to physical

and social deterioration. Any funds

he had saved to furnish the home when
it should be built were expended on

present expenses or fleeting amuse-

ments. By constant strikes and "ca'

canny" he alienated the sympathy
of those who were more affected by
rises in the cost of living than by mem-
ories of what they had heard of life in

the trenches. He ceased to be formid-

able as a potential revolutionary when
he failed to be effective as a striker.

The public were irritated, fear passed

and gratitude followed fear. The chill
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of trade depression paralysed long-

sighted views of national economy.

Quietly the conviction spread that the

principles of economics were of more

importance than social progress. The

change of mood was complete. The

Homes for Heroes policy was smoth-

ered amid the plaudits of an audience

which hailed the Chief Assassin as a

heaven-sent Man of Business.

NEW GOVERNMENT REVIVES HOUSING

POLICY

But in political matters the audience

has always the fickleness of the mob.

The Chief Assassin failed to hold the

sympathy of the House. He claimed

credit not only for the deflation of

prices which followed the acceptance

only of tenders offered by contractors

who, to keep their plant occupied and

labour together, were prepared to

build at a loss, but also for the output
of the houses which his predecessor

had put in hand. He reiterated with

irritating frequency that it was now

possible for the private builder to

return to his own place; but the private

builder obstinately refused to return

except to build for others than the

working classes. The newspapers be-

gan again to give space to news of the

hardships caused by homelessness.

Medical officers of health declared that

it was impossible for them to carry

out their work so long as the shortage
of houses was not met. County court

judges, social workers and the clergy

burst on to the stage to tell of the social

and moral evils caused by overcrowd-

ing. The country began to feel that

though the Homes for Heroes policy
had been burdened by a sentimental

name and had rested on a ridiculous

financial basis, houses had none the

less somehow to be supplied. Un-

fortunately for his own reputation,
and for that of the Coalition govern-

ment, Sir Alfred Mond produced no

policy, but that of negation and hope,

and our new government, elected pri-

marily to secure economy by a policy

of peace and tranquillity, has within

five weeks of taking office announced

that the national housing policy must

be revived.

The revival, it may be assumed, will

be the resurrection of a body of differ-

ent substance. It will give the fullest

scope to private enterprise and regard

local authorities not as the team, but

merely as a trace-horse. The building

of the houses made necessary by the

clearance of slums will no doubt be

their work. They will probably be

given fuller powers and possibly cer-

tain duties to supplement the supply

of houses where private enterprise is

obviously failing to supply the need.

They will certainly not be encouraged
to call the tune and leave the national

exchequer to pay the piper. There

will also certainly be less checking of

plans and scrutiny of detail by the

central government through the min-

istry of health. At the same time if

duties are to be laid on local authorities

to supply proved deficiencies there

must be some machinery at headquar-
ters for collating the need of various

districts, and if any general standard

of size and amenity is to be insisted

upon the only alternative to an increase

of headquarter supervision will be the

standardisation of plans and speci-

fications. In all probability the Eng-
lish habit of compromise will prevail,

and we shall get as much standardisa-

tion as our dislike of uniformity will

allow, and as much central supervision

as our fear of bureaucracy will permit.

The outstanding certainty is that

neither private enterprise nor action by

public authorities will be regarded as

competent under existing conditions

of wages to produce a complete remedy
for our present housing ills.
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WHY THE POLICY WAS DISCREDITED

Readers of the NATIONAL MUNICIPAL
REVIEW will naturally desire to analyse
the causes of the discredit in which
both the ministry of health and the

local authorities are involved by reason

of their handling of a housing policy
which has failed. It may fairly be said

that to a large extent the administrative

bodies were the victims of a legislature
which was more concerned with im-
mediate popularity than with ultimate

efficiency. Parliament had passed an
act and was careless of details. It

expected houses to be produced at once
in large numbers. The acquisition
of sites, the preparation of plans, the

making of contracts, the gathering

together of labour, were all operations

requiring time. Moreover, the action

of the local authorities had to be
checked at every stage by the central

government, which was meeting the

lion share of the cost. Ostensibly, the

country was divided into regions with
a housing commissioner in charge of

each. But the powers of the com-
missioners were strictly limited; de-

centralisation was not effectively se-

cured; the possibility of delay at every
stage was turned into a certainty.

PRICES SKY-ROCKET

To a Parliament impatient for re-

sults the responsible minister had to be
evasive. Disastrously he hit on the

expedient of driving local authorities

to get contracts for houses signed at

practically any cost and regardless of

the probable date of completion. The
contracts had in most cases an "up
and down clause," allowing for the

payment to the contractor of any ad-

ditional cost which might be thrown
on the scheme by rises in the cost of

labour and material. Rings and com-
bines forced up the price of materials;
skilled tradesmen, reduced in number

by the war and the pre-war slackness

in the building trade, not unnaturally
took advantage of their scarcity to de-

mand and get higher wages. The
local authorities, protected by the

limitation of the cost to themselves to

the sum produced by a penny rate in

their own districts, were as uncon-

cerned by these rises as were the con-

tractors. No steps were taken to

break the combines; steps to increase

the supply of labour by diluting the

building trade with trained ex-service

men were taken only when the cutting
down of the housing programme had
been announced and when in con-

sequence the maximum resistence was
ensured from the trade unions. To
supplement the output promised by
contracts made with the smaller firms

who had always specialised in the

building of small houses, large firms

of contractors accustomed to public
works were induced to adapt their

machinery to the building of small

houses it need hardly be said at a

price. By means such as these the

minister of health was able to announce
that contracts had been signed for

112,000 houses at a time when the

cost of a house had risen from 450

to 975, and when only 47,000 houses

had been begun, including 7,500 com-

pleted. Houses which before the war

might have cost 250 were in 1921

costing over 1,000; in some cases

even 1,200.

The officials of the ministry of health

did their best to keep prices down by
the only means within their reach,

namely, by simplifying plans, reduc-

ing sizes, and modifying specifica-

tions. The local authorities in general
resisted these modifications. They
wanted to show the local electors the

best possible houses which money,
which in this case meant money drawn
from the national exchequer and not

from the local rates, could buy. The
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wrangling between local authorities

and the ministry of health led to fur-

ther delays, and it not infrequently

happened that while 20 worth of

modifications were in dispute 50 was
added to the cost of the houses by
the relentless rise in cost made possible

by the "up and down clause" in the

contracts.

Some local authorities were deliber-

ately obstructive, either because their

conservatism made them reluctant to

carry out a policy which they regarded
as socialistic, or because they were

dominated by raw Socialists who had
no wish to remove the grievances which

it was convenient to exploit. Some
authorities were inefficient; they lacked

counsellors of business training or offi-

cials of technical capacity. Even if

their officials had all the requisite ca-

pacity they were grossly understaffed

for the extra work which the housing
scheme threw upon them. All local

authorities were hampered in executive

action by the criticism which so cer-

tainly besets elected bodies, and were

delayed by the cumbrous apparatus of

local administration, committees, sub-

committees, council meetings, deputa-
tions and conferences. Of corruption
there has been practically no trace;

considering the opportunities offered

there has been a remarkable lack of

scandals so far as administrative bodies

are concerned, and the scandals which
have occurred are traceable to the

Nemesis which pursues men of good
intention, but limited in ability, or

overworked.

"DIRECT LABOUR"

The results of the experiments made
both in organisation and in new meth-
ods of construction can be summed up
very shortly. As regards organisa-
tion, those local authorities who in

pursuance of their general political
theories built by direct labour have

received considerable discouragement.
The experience in particular of New-
bury in Berkshire, where the direct

labour scheme was controlled by a

surveyor of particular energy and

ability, proved that the saving of cost

anticipated from the elimination of the

contractor was much more than coun-

terbalanced by the increased expensive-
ness of materials and the decreased

productivity of labour. The Building
Guild carried out schemes for certain

authorities satisfactorily both as to

cost and quality of work as compared
with builders working on an ordinary
commercial basis. No new method
of construction has been found which
in our climate and with our natural

resources seems likely to oust bricks

from their position as the cheapest and
most efficient building material.

AN EXTRAVAGANT PLAN WITH NO IN-

DUCEMENTS TO ECONOMY

To the unbiased observer it seems
clear that two errors of first magnitude
were made in 1919. The first was to

conceive that 500,000 houses could

be built in three years when there was
available a supply of labour adequate
even at pre-war productiveness to

build scarcely more than 80,000 per

year. The second was to remove from
the administrative action of the local

authorities practically every induce-

ment to economy. My own inter-

pretation of the facts is that the supply
of houses for a large section of the

population must in future be regarded
as a community function; that in a

period so abnormal as that in which the

now defunct national housing policy
was put in operation no method of

supplying houses could have succeeded

unless it was accompanied by a com-

prehensive regulation both of labour

and of the supply of building materials;

and that our English system of local

government must, if it is to carry out



148 NATIONAL MUNICIPAL REVIEW [March

immense constructive schemes, be re-

organised with a view to providing the

local authorities with a larger and more

competent technical staff. This re-

organisation of local government will

also, if houses are to be built so as to

meet the real social and industrial

needs of the country, effect a decen-

tralisation of authority from Whitehall

and the grouping of authorities into

regions. Such a reorganisation has

long been mooted, and it is perfectly

possible that the necessity of making
the machinery of local government
efficient to deal with housing, town

planning, and other constructive social

policies will be the operating cause of

bringing about the change.
The housing policy to be instituted

by our new government will be judged
all the more critically by reason of the

comparisons which will be made be-

tween it and its predecessor. If pri-

vate enterprise before the war was
unable to cope with the housing prob-
lem as a whole, it is unlikely that it

will find the problem any easier now.

WT

ith 190,000 houses of the 1919 stand-

ard existing as an object lesson it will

be difficult or practically impossible
for the speculative builder in the future

to build houses without a bath, in

monotonous terraces or at the rate of

more than twelve to the acre of land.

Some builders complain that one of the

most potent causes operating to re-

strict the supply of houses before the

war was the stringency of local by-laws.
These by-laws have in some cases been

brought up to date though they have
not sensibly been relaxed, and behind

them now will be the greater pressure
of public opinion informed by the prac-
tical example of what has been effected

by the national housing scheme. Pri-

vate enterprise will be given another

opportunity with substantial assist-

ance, and if it is to make unnecessary
a return of state enterprise it will have
to satisfy public opinion within the

next few years that it is capable of

making good the immensely heavy ar-

rears which have already accrued and
of providing annually an increment

of houses sufficient to meet the need
of a population which is both increas-

ing in number and demanding more
room in which to live.



EDITKI) BY WILLIAM A. BASSETT

The Direct Oxidation Disposal Corporation

Explains the Lima Situation. We are in receipt

of the following statement from the Direr!

datum Disposal Corporation which we publish

-

;>age 37 of the January, 192S, issue of the

>XAL MUNICIPAL Review, in the course

of an article entitled "Sewage Disposal at Lima,

appears the following passage:

toAlthough thie

hich of two different types of sewage plants i

be elected to serve the needs of Lima has caused

iderable delay and additional expense to the

he eeriouences of the ituatioo does not lie in these

^^Hane but in the events which lead up to then. The
method* of ilmnissafclti employed, which induced the

imnlaslnsi of Lima to modify iu

aft. r receiving the report of iu

and permit a concern telling a p

eompetinc proposition, aavon too much of tk* prac-

tice* followed m the past by bridge companies in the

sale of hichway bridea to communities for which the

l*id a heavy toll Thi. machine holds no brief

for the coasultinc enineerinc profession DOT does it

oppose the use of patented device* or proMOMS on pub-

werer. it it desired to point out the unwis-

dom of any community's disrasjardinc the advice of

v qualified individual, on matter, of as a hisjUy

technical a nature as is presented by the problem of

sswace disposal. If such a policy is to be pursued the

question naturally arises . Why employ such |ofisioasl

expert* in the first place? The siBsrisass of many
communities in such matters ha* demonstrated that the

most competent advice available is the most economical

sad.

This passage, particularly that part of it be-

ginning with the words "the methods of sales-

manship employed" casts a reflection upon the

lation Disposal Corporation which is

not deserved and whi< -h, in view of the peculiar

ions in the field in which the company is

operating, is a serious one.

The facts are as follows: the company was well

aware of the status of the Lima sewage disposal

t at the beginning of 1944 but purposely

made no effort to come in contact with it or in-

terfere with the carrying out of Mr. Fuller's

arrangements. Just before bids were to be re-

ceived, however, Mr. ('. A. Bingham, city man-

ager of Lima, wrote to the city engineer of

Allcntown, Pa., asking for information about

the direct oxidation plant in operation at that

place. On receiving Mr. Baacom's reply express-

ing great satisfaction with the Allentown plant,

the city of Lama immediately nought informa-

tion from the company, and II. Jerome Hirst,

vice-president of the company went to Lima and

gave the city officials the plain facts about the

direct oxidation process. After Mr. Hirst's re-

turn to Philadelphia, he received a telegram from

Mr Bingham at Lima stating that he, the

mayor and other officials would visit the plants

at Allentown. Phillipsburg, N. J., and I'laiiitield.

V J.. on a given date and asked Mr. Hirst to

accompany them. The direct oxidation plants

at Allentown and Phillipsburg and the ImhofT

tank, trickling filter plant at Plainfield were

visited in the order named, and before the Lima

officials left Plainfield, they conferred among
themselves and then announced to Mr. Hirst

that the advertisement for bid.t then running

would be cancelled and that alternate plans

would be prepared embodying the direct oxida-

tion process and that they would then readver-

tise in order that bids might be received on

both plans. The reason for this was very clear.

The direct oxidation plants at Allentown and

Phillipsburg. both located in close proximity to

I.mid up city streets were successfully operating

entirely without nuisance, while the element of

nuisance was most conspicuous at Plainfield.

Should a nuisance be created at the only avail-

able disposal site at Lima, the results would be

disastrous.

The above facts show clearly that reflections

upon the "salesmanship" employed by the

Direct Oxidation Disposal Corporation are

unmerited.

The remaining facts are as follows: a confer-

ence was arranged between the city official*, Mr.

Fuller and Mr. Hirst. At this conference it was

agreed that a test be made at the plant at Allen-

town to determine the question raised by Mr.

Fuller as to whether direct oxidation effluent waa

stable when mixed with river water. The dur-

ation and character of the test were specifically

agreed to by Mr. Fuller. The test was subse-

quently made and its results entirely favorable

to the direct oxidation process. The city then

retained Mr. Fuller to draw alternate plans for a

149



150 NATIONAL MUNICIPAL REVIEW [March

direct oxidation plant. When the plans were

completed the city received and examined them,

and then requested the Direct Oxidation Dis-

posal Corporation to prepare plans, it being

apparent that economical and efficient operation

under the plans received would be doubtful.

The city manager of Lima is a civil engineer.

The plans for a direct oxidation plant were

finally adopted by the city of Lima, were duly

filed with the Ohio state board of health with an

application for approval some time last summer.

As yet no action has been taken by the board of

health.

*
Financing of Extensions to Municipally

Owned Water Supply and Power Systems.

Measures designed to enable ready financing of

extensions to the city's water supply and power

systems were submitted in a proposed amend-

ment to the charter of Los Angeles, California,

which was voted on at the 1922 election. The

amendment was defeated by a small margin due

largely it is stated to opposition from electric

utility corporations. The essentials of the .pro-

posal and the conditions which brought about its

presentation to the electorate, although ob-

viously of local significance, are of interest to any

rapidly growing community which is experienc-

ing difficulty in securing prompt financing of

such work.

The proposed amendment provided for, first,

the establishment of a power revenue fund;

second, granting to the board of public service

commissioners the right to borrow money to

meet the cost of extension work; third, restrict-

ing the purposes of expenditure of revenues

obtained from the sale of water or power. The

power revenue fund was designed to be the

depository of all moneys received from the sale

of electric power or other sources of revenue

concerned with the operation and management
of the city power plant. Control over the ex-

penditure of these funds was to be vested largely

in the board of public service commissioners.

The most important provision of the proposed

amendment is the one granting to that body the

power to borrow money and issue bonds or other

evidences of indebtedness therefor. The re-

strictions placed in the act on these powers are

as follows:

1. The principal and interest of any indebted-

ness created under the provisions of this sub-

division for water works purposes, shall be pay-

able only out of the water revenue fund, and the

principal and interest of any indebtedness created

under the provisions of this subdivision for

electric works purposes shall be payable only out

of the power revenue fund; excepting, however,

that provision may be made for the payment of

any such water or power indebtedness, or any

part thereof, by the issuance and sale of general

municipal bonds as provided for in subdivision

(29) of section 2 of this charter.

2. The whole amount of any such indebted-

ness shall be payable in not to exceed ten years

from the time of contracting the same.

3. The total outstanding indebtedness incurred

under the provisions of this subdivision, for the

purposes of either such municipal works, must

not exceed 75 per cent of the gross operating

revenue from such works during the next pre-

ceding fiscal year.

4. The rates for service from such municipal

works shall be so fixed as to provide for payment
at maturity of the principal and interest coming
due on any outstanding indebtedness incurred

against revenues from such works in pursuance

of this subdivision, in addition to all other obli-

gations and liabilities payable out of such reve-

nues.

That there is need for some such flexible

method of providing funds for the purposes note

as was included in the proposed amendment, is

evident from a study of facts pertaining to the

local situation, presented by Mr. E. F. Scatter-

good, chief electrical engineer, of Los Angeles.

According to Mr. Scattergood, a bond issue,

designed to provide for the city's acquiring the

distribution system of the Southern California

Edison Company located within the city, and

the development of additional hydro-electric

power; which was voted in June, 1919, and

subsequently approved by the public by a sub-

stantial margin above the required two-thirds

vote, was fought in the courts by private power
interests until the middle of the year 1921. Un-

favorable conditions in the bond market at that

time caused a further delay in the sale of bonds

until March, 1922. If the board of public service

commission of Los Angeles had possessed the

authority it now seeks, the claim is made that

two additional power plants could have been

built at a sufficiently advanced date to have

earned at least $2,000,000 net revenue, as com-

pared with the cost to the city of purchasing the

same power from private companies. A very

real advantage in such an arrangement as was

proposed lies in the ability to secure prompt
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action in making needed extensions to the city's

distribution systems. In a rapidly growing

community this means not only greater con-

venience to consumers in the character and

promptness of service furnished, but also

generally results in more economical service.

Hoover Committee Recommends Minimum

Standards for Small Building Construction.

ing code requirements designed to regulate

instruction of one and two family dwellings,

whk-h will enable this dass of work to be con-

1 at a substantially lower cost than is

possible under foisting code provisions while at

the same time affording adequate protection from

fire or other hazards, are embodied in a report

issued recently by the building code committee

of the United States department of commerce,

entitled ^^"OTTWtHtfHi Minimit^ Requirements
nail Hu ilding O mil IIH lion The building

code committee was appointed early in 1921 by

Secretary Hoover of the department of com-

merce for the purpose of standardidng. so far as

possible, the building laws of the country. Its

membership is made up of recognized leaden in

the various professional and other fields con-

cerned with the construction of buildings and

regulation. In addition the committee

enlisted the co-operation of a Urge number of

individuals and representatives of scientific and

other organisations in a position to aid in the

prosecution of its work. Hence its recommenda-

tions may be considered as the expression of an

authoritative opinion on the subject in question.

Aside from its merit in this respect the report

constitutes a unique and valuable contribution

literature of building codes.

In addition to a concise statement of the re-

quirvuients to be met in the construction of small

buildings, which appears as Part II of the report,

there is a preliminary statement which com-

prises a brief analysis of the problem and the

purpose and scope of the work undertaken by
the committee, and an appendix. Part III. con-

taining a wealth of information of distinct

educational value. The following quotation from

the report is of particular interest as indicating
the guiding policy of the committee in conduct-

ing its work:

This report deals only with construction of dwellings
intended for the occupancy of not more than two
families between exterior or party walla. No recom-
mendation* are made aa to proportion of lota that

building* may cover, the distance between buildings

or between buildings and lot lines, or the effect upon
construction imposed by such considerations. Lack of
reference to these features is not due to their unim-

portance, but merely because the committee baa con-

sidered them beyond the scope of the present report.
An advisory committee on toning has been organised
in the division of building and bousing to assist the

department on aoning and city planning questions.
All matter* such aa thoae mentioned above and those

Bnasefnina neeeaaitiea for light and air. also the general

suitability of buildings aa living quarters, will be con-

aidered jointly with that committee and recommenda-
tions made later.

It is recognised that the requirements recommended
in Part II constitute, in aome particulars, relaxations

from thoae considered advisable for construction of

large buildings The committee believes, however, that
for the simple types of buildings specified, and because
of the need of eliminating all possible waste, tl

mom atoadards advised an compatible with a due
msssuri of utility and durability in the structures

affected. The objects which the committee had in view
la recommending these regulations were (1) to help
eliminate waste in home building. (2) to secure safe and
yet economical construction, and (3) to reconcile in-

harmonious aad frequently too restrictive proviaiona in

stein* eodes.

The recommendations are predicated on the assump-
tion that good materials and workmanship will be used
and all necessary ears taken in aaatmhhng the various

parts of the structures. The committee feels that

thoroucb building inspection is often lacking and that

many unnecessarily rigid code requirements have been

adopted to offset possible laxity in enforcement. In

modifying such provisions to reduce coat, therefore,
local authorities ehould ins* upon supervision of con-

struction by an adequate, competent personnel.

The building code committee is convinced that the

requirements of a building code should be as brief and
simple aa possible. It sbouU contain merely the mini-

mum requirements necessary and not be a set of apeeifi-

cations covering methods of building. The committee
further believes that every such document ahould be

accompanied by an appendix, which ahould not be a
law or ordinance, bat which ahould contain such general

explanatory statements of the requirements in the code
as would make them easily understandable and such
other information of value as could be obtained else-

where in concise form, if at all. for the education of the

I,..:::" l)-i:M.-r.

According to dependable statistics, the short-

age of homes in the United States during 1920

was 1,200,000. It is apparent, therefore, that if

building regulations could be so modified and
standardized as to effect even a small saving on

each building without endangering its efficiency

or permanency a large total economy would

result.

Obviously the powers of the committee are

limited to submitting its recommendations to

the public. Moreover, it is not intended that

these recommendations be regarded as fixed.

Building laws can continue to be of the highest
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usefulness only when they reflect progress in the

art of building construction. Many of the in-

justices and discrepancies of existing building

codes result from delay in their revision to meet

changing conditions. It is planned that when-

ever changes in the building art or in the condi-

tions to which buildings are exposed are reliably

established, these national recommendations

will be altered at intervals to take account of

them. In this way it is hoped that best assist-

ance may bs rendered those responsible for

revision and enforcement of local ordinances.

Although limited in its scope, this code in the

method followed in its preparation together with

its content, serves as a sound guide to the prep-

aration of more comprehensive building codes.

Garbage Disposal in Seattle. The practica-

bility of disposing of the garbage and other

wastes of a community of about three hundred

thousand population by means of dumping and

keeping the dump surface and slope covered with

earth or sand has been demonstrated by the

experience of Seattle, Washington. This experi-

ence also illustrates in a timely fashion the im-

portance that local conditions exercise over any
method of waste disposal.

Seattle has been getting rid of its municipal
waste by the sanitary fill method of disposal for

about seven years. Previous to that time the

city operated three high temperature destructors,

each with a capacity of sixty-five tons per twenty-
four hours. One of these destructors was in use

for five years before operation was discontinued

and the other two were operated for two years
each.

The substitution of dumping for disposal by
incineration was not due to failure of the de-

structors to operate satisfactorily, but merely on

account of the high cost of the latter method of

disposal. Changed conditions particularly in

the cost of labor practically doubled the cost of

incinerating the city's waste, over what pre-

vailed a few years previous to the adoption of the

present plan. The latter provides for the de-

livery of waste to sixteen dumps distributed over

the city. The sites of these dumps where possible

have been selected so as to provide a fill ten to

fourteen feet deep adjoining paved streets. All

classes of material are brought to the dumps
where there is a separation of inflammable and

salvageable materials from the other wastes.

The salvaging is done by private parties. In-

flammable wastes are burned periodically at the

dumps. After a reasonable time has been allowed

for dump picking, the garbage and other mate-

rials are covered with sand to a suitable depth.

The cost of this method of disposal is said to

be approximately thirty cents per ton as against

an estimated cost of one dollar per ton for incin-

eration at the time the use of the garbage de-

structors was abandoned and an estimated cost

of approximately two dollars for such method of

disposal under present conditions.

Apparently the city dumps in Seattle are

operated without nuisance and after several

years of experience it is stated that the fills do

not settle more than similar fills made entirely of

earth, and the use of land thus brought to a level

with surrounding property is approved by the

city building department as providing suitable

foundation for light structures.

The experience of Seattle should not be con-

sidered necessarily as justifying the discontin-

uance by other communities of waste disposal

methods by means of incineration or otherwise

in favor of the operation of sanitary fills. It is

interesting, however, in that it illustrates the

practicability of conducting a method of waste

disposal by a large city which a few years ago
was condemned as insanitary under any condi-

tions and detrimental to public health. It also

illustrates the fact that topographical conditions

in Seattle made possible the favorable location

of city dumps which in their operation actually

enhanced the value of property on which they

were located. Another community lacking the

favorable conditions existing in Seattle might
find it both impractical and uneconomic to

attempt disposal by dumping.
One fact in the experience of Seattle which

is valuable to almost any community is its

demonstration of the principle that fundamen-

tally garbage disposal is a matter of city cleans-

ing rather than of public health and that the

main requirement of any method of disposal is

to get rid of the waste materials at the least cost

consistent with protection against any kind of

offense to the community either to sight or smell.

However, the determination of the most suitable

method of disposal for any community is not a

matter that can be decided offhand by a group of

laymen. The problem is essentially an engineer-

ing one and its satisfactory solution depends

largely on careful study of local conditions sup-

plemented by securing thoroughly competent

professional advice and following it. The un-
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satisfactory service in the matter of waste

ion and disposal that exists in many com-

munities and the large number of abandoned

1JJH*"**
1 plants of various kinds furnish ample

testimony of the need for sound policies in the

administration of this important community

Control of Traffic Movement on Important

City Streets. Synchronized movement of vehic-

ular traffic by means of a system of signal lights

operated from towers has been tried with sncoets

oo certain important streets in some of the

larger cities of this country. In fact the control

over traffic on Fifth Avenue, New York, which

has been effected by this means has proven so

satisfactory that the original signal towers have

been replaced by more permanent and orna-

mental ones and an extension of the system is

planned for other thoroughfares in Manhattan.

interesting to note, however, that the

proposed system dispenses with the signal tow-

ers. The reasons for this modification of the

present arrangement as outlined by Hon. Julius

Miller, president of the borough of Manhattan,

not only to the local situation but also to

practically every community contemplating the

installation of a traffic control system of this

character. Mr. Miller points out that any
obstruction within the highway is an ""ffMiff"**

to free movement of traffic and should be avoided

where intensity of traffic is very great. Obvi-

ously, signal towers cannot be located on any
street or avenue which has an elevated railroad

structure or surface tracks.

In order to operate a system of this kind on

avenues or streets where such conditions exist,

signal lamps would have to be supported by
some other structure. The logical place for the

signals is on lamp-posts at street intersections

preferably suspended from an arm extending

diagonally into the street intersection. An

arrangement of this kind would make such lights

visible for a considerable distance from both

intersecting streets. One such light at each

intersection would flash the signal to all traffic

on any avenue or street and on account of their

proximity there would be less obstruction to their

visibility in foggy weather or from any other

cause.

The cost of installation of a system of this

would also be materially less than that

where signal towers are used The cost of

operating the system would also be materially

reduced as two men at a single point could

control lights operating over a very extensive

area. This would release traffic officers located

in towers for service in controlling pedestrian

traffic at important intersections which is

admittedly a necessary service.
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Pinchot Appoints Women to Cabinet. The

newspapers all over the country have contained

a great many stories concerning the first woman
cabinet officer in Pennsylvania, Dr. Ellen C.

Potter, recently appointed commissioner of

public welfare by Governor Pinchot.

Dr. Potter's appointment was hailed by the

women, by the social workers, by the physicians,

and it is interesting to note that her appointment

is significant to the civic group also, as she was

for a period in the years 1919-1920, a member of

the professional staff of the Philadelphia Bureau

of Municipal Research. Commissioner Potter

has said on several occasions that the principles

of public administration which she absorbed at

the Philadelphia bureau have been of great value

to her in her subsequent official career.

F. P. G.

Cleveland Ends Year with Cash Balance A
Rare Experience for Ohio Cities. A note of

brightness was sounded in the world of public

finance recently when the city of Cleveland

announced that it had finished the year's opera-

tions not only without a deficit but with a cash

balance of over a half million dollars. This cash

balance was a real one, for all pay-rolls and bills

for the year 1922 had been met or funds reserved

for payment of obligations of 1922 after the

close of the year. In short, the balance of $558,-

000 constituted an unincumbered amount.

This reversal of financial experience on the part

of the city has called forth much fervent com-

ment from taxpayers, newspapers and observers

of government throughout the country. One

observer heralded this event as "the most im-

portant and significant happening since the

signing of the armistice." While this commen-

tator's enthusiasm may be too high-powered,

the fact remains that this signal accomplish-

ment of the present administration marks a

real turning point in the condition of the city's

finances.

This happy condition of affairs was brought to

pass notwithstanding the fact that the city in

1922 suffered a substantial loss of revenues as

compared with 1921. This noteworthy accom-

plishment may be explained in the following

ways:

1. The new mayor, Mr. Fred Kohler, insti-

tuted a tremendously persistent and

rapid-fire economy program. Literally

hundreds of persons were separated from

the pay-rolls by virtue of the mayor's

extremely effective ax-wielding activities.

Political favorites, "hangers-on," super-

fluous employes in all departments and

divisions were apprehended and peremp-

torily dismissed. In fact over a million

dollars was cut from the pay-rolls as

compared with the 1921 figures.

2. Careful and close buying of supplies con-

tributed to the economies accomplished.

3. The city operated under a well planned

budget, rigidly enforced, coupled with a

conservative and carefully prepared esti-

mate of revenues.

The present administration has without ques-

tion demonstrated that the city can be operated

within its income, a reduced income at that, and

the functions of government be carried on to the

apparent satisfaction, broadly speaking, of the

newspapers and the general populace.

L. E. CARTER.

*

Federal Reclassification. After several years

of exhaustive investigations, conferences un-

numbered and elaborate hearings, the prospects

of substantial progress in the federal personnel

situation are at last "looking up." This prog-

ress takes the form of a compromise measure

between the reclassification bill framed by
Senator Sterling and Representative Lehlbach

and the bill which originated in the bureau of

efficiency that has been sponsored by Senator

Smoot. The latter measure has this advantage,

that certain of its features are already in opera-

tion under an executive order of October, 1921.

The compromise marks an end to the dead-lock

that has lasted since the report of the reclassifica-

tion commission, made in March, 1920.

According to a report made by a representative

group of federal employes, the chief feature of

154
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the new bill is the creation of a personnel classifi-

i board that is to consist of the director of

the bureau of budget, a member of the staff of

il service commission and the chief of the

i of efficiency or such alternatives as these

.Is may designate. This board is empow-
ered to employ a director and staff. Its functions

are to apply and administer uniform standards of

classification and salary policies in co-operation

with the various department heads and also to

get up a classification of the field service that is

to be submit U- 1 to congress as soon as this work

is accomplished. Because of their controversial

character the labor services (skilled and unskilled)

are excluded from the bill The personnel classi-

fication board is finally to exercise general super-

vision over the efficiency rating systems that so

far as operation are concerned are to be under

itrol of the bureau of efficiency.

.t proposed that the classification and

standardization of salaries shall go into effect for

the coming fiscal year which begins July 1. 1923.

A recent newspaper report brings out the fact

that Senators Sterling and Smoot have already

conferred with President Harding on the matter

and that the proposed measure has met with his

W. E. MOSHKR.

New Efforts to Wreck the Grand Rapids
Charter Fail. Another effort has been made to

weaken the commission manager form of govern-

iii (irand Rapids, Michigan. Petitions

providing for ward elections and the direct elec-

: t he mayor were filed with the city recently,

but a careful check made by several city officials

resulted in the elimination of hundreds of signers

who were not qualified registered voters. The

remaining signatures were not sufficient in num-
ber to initiate the proposition, hence the amend-

- will not appear on the ballot at the spring

primary election, March 7, 1928.

The NATIONAL MUNICIPAL REVIEW published
in the July, 1922, issue an account of the cam-

paign last April that was waged in Grand Rapids

against a return to aldermanic government.
Friends of the charter were successful in their

efforts to sustain the commission manager plan.

Although the majority in favor of the retention

of manager government was larger than the

majority vote cast for the adoption of the

charter in 1916, the minority vote was pointed
out by those in favor of the ward system of

elections as a conclusive argument for ward

representation. However, the amendments

which failed of submission at the primary, will

perhaps be placed on the ballot at the election on

April 2. This depends, of course, upon the

reception with which new petitions will be re-

i. One cannot guess as to the outcome of

a petition campaign, but it can be said, in my
humble opinion, that, barring any unlooked-for

advantage the opposition may secure in the near

future, the commission manager form of govern-

ment will be retained in Grand Rapids, and any

proposal providing for the ward system of elec-

tions will be defeated by a handsome majority.

The Grand Rapids Citizen* League is the lead-

ing spirit in defending the present charter.

RUSSELL F. GRIFFIN.

Recent Important Decisions on Law of Zon-

ing. TheNewJersey supreme court has recently

handed down some decisions of importance

affecting the law of zoning.

Cannot Compel Erection of Buildings of Pre-

tcribed Height. Doruon vs Saul was an applica-

ti.-ii for mandamus on the part of the owner to

compel the inspector of buildings in Jersey City
to issue a permit for a two-story building. In-

spector refused the permit on the ground that

the proposed two-story l.iiil.lim: was in a district

in which the zoning ordinance of Jersey City

prohibited the erection of buildings less than

three stories in height.

In awarding the mandamus the HljirBW court

of New Jersey held that the zoning act passed by

legislature did not give the city the power to

enact such an ordinance. In handing down its

opinion the court said:
"
It seems to us that this act confers on munici-

palities only the power to limit the height of

buildings and not to compel the erection of build-

ings of a prescribed height. The height of build-

ings in cities increases the fire hazard, especially

if the fire department of the city is inadequately

equipped to reach fires in high buildings. To

permit a city to meet such conditions this statute

was probably enacted. . . . Two story buildings

are certainly no more subject to fire hazards than

three story buildings. Neither is the public

health or welfare the better conserved by the

erection of three story buildings than two story

buildings."

No Public Garages Near Schools or Churches.

In Schait vs. Senior, a case affecting the zoning
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ordinance prepared by Herbert S. Swan for

Montclair, the New Jersey supreme court went

further in sustaining such legislature than it has

hitherto at any time gone. In addition to sus-

taining zoning under the police power the court

held that an ordinance of a town prohibiting the

erection of a garage or group of garages, for more

than five motor vehicles, on any lot situated

within a radius of two hundred feet of, or within

any portion of a street between two intersecting

streets in which portion there exists a public

school or a church, is a reasonable regulation

touching public health, safety and general wel-

fare, and is within the scope of the police power
of the town, and is consequently valid.

*

County Government News. Westchesler

County, New York. The Commission created to

frame a new form of government for Westchester

county, under the special constitutional amend-

ment has abandoned hope of working out a

satisfactory measure in time for submission to

this session of the legislature and action is now
deferred two years.

The commission reached the stage of discussing

a tentative plan retaining the board of forty-one

supervisors but transferring financial control to a

new board of estimate and centering appointive

power in a supervisor-at-large.

Nassau County, New York. Under the capable
and practical leadership of its chairman, William

S. Pettit, the Nassau county government com-

mission will be ready with a bill for submission to

this year's legislature providing an improved
form of government of Nassau county subject to

approval at a local referendum.

The tentative draft provides a county president

elected at large for four years with appointive
and removal power, without confirmation, over

all county officers except the sheriff, county clerk

and district attorney, and the judiciary, whom
the constitution still requires to be elective. He
will appoint the county commissioner of police

whose force will replace the elective township

constables, the health commissioner who will

appoint local health officers, county attorney,
commissioner of welfare, charities and correction

replacing the overseers of the poor, county
treasurer who will receive both town and county
taxes, county board of assessors with power to

correct township assessing, county zoning and

planning commission and board of elections.

There will be a board of six supervisors with

double votes in certain cases, which shall have

power to reduce but not increase the annual

budget prepared by the supervisor at large. A
comptroller will be elective with auditing powers
and there will be a county system of inferior

courts replacing the justices of the peace.

Town governments will be simplified they
lose their financial officers, then- judicial officers,

their charity work. They will have boards of

three trustees who appoint a town clerk.

Village government remains untouched but

the powers of the county are so developed that

further creation of village corporations will be less

necessary.

Sedgwick County, Kansas. A movement is re-

ported from Wichita proposing to ask the legisla-

ture for a law authorizing Sedgwick, Shawnee
and Wyandotte counties to employ county man-

agers upon a favorable local referendum. Local

politicians say that it will cause a revolution if

passed.

R. S. CHILDS.

*

City-County Consolidation Considered in New
Jersey. The board of directors of the Jersey

City (New Jersey) chamber of commerce has

ordered a referendum among the two thousand

members on the advisability of consolidating all

of the municipalities in Hudson county into a

single city. This action serves temporarily to

reopen a question which first engaged the atten-

tion of Hudson county twenty years ago.

The situation there differs only in degree from

that existing in a number of metropolitan areas

throughout the country. Hudson county has an
area of only forty-three square miles and a

population of 650,000. Included within its

boundaries are three cities, and ten boroughs,
towns and townships. All are urban in

character.

So far as the application of consolidation prin-

ciples is concerned, there is only one complicating
element. Three of the civil divisions, with a

combined population of only 45,000, are sepa-

rated from the rest of the county by several miles

of virtually unoccupied meadowland. They are,

however, so close to the city of Newark, being

separated from it only by the Passaic river, as to
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titute an integral part of the Newark-Essex

county metropolitan area.

If these three small municipalities be excluded

from consideration, the case for thorough-going

consolidation in Hudson county becomes very

In fact, the interests common to this area

have been so generally recognized as to require

th- progressive extension of county functions.

This practice has relieved the situation in some

respects but has naturally produced duplication

of municipal and county administrative agencies,

and has added appreciably to the cost of gov-

ernment.

In spite of the fact that the business interests

of the county seem to be receptive to the scheme

of thorough-going consolidation, it is considered

doubtful whether their agitation will effect any

changes at this time. Although a stranger would

be quite unable to identify, even in a general way,
the several municipalities which constitute the

county, there is the liveliest sense of local self-

consciousness. (It is inconceivable that there is

anything like "local pride.") The matter will,

>robably take the same course as has

been followed in the neighboring county of

Essex. Sporadic attempts will be made at ad-

itive consolidation until the situation

nes so painful as finally to force definite

Then, and not until then, will the situa-

tion be relieved.

Meanwhile, these two county areas, which are

-elves important parts of the much greater

metropolitan area surrounding New York city,

will continue among the most interesting earn*

f fragmentary and unarticulated adminis-

tration.

BBUCE SMITH.

Los Angeles Moves to Reduce Crime. Los

s has been in the limelight in recent

months in a number of respects. Several atro-

crimes and a jailbreaking or two have

called the attention of the people of the United

States, as well as those of California, to certain

com li lions in the administration of criminal

e in southern California.

While one group of organizations has begun a

campaign to interest the press in giving much
less attention to the details of crime and feature

stories about scandal on the theory that the

press is, in some sense, partially responsible for a

condition of mind which makes crime easy, the

newspapers themselves together with several

prominent citizens have organized the Los

Angeles Crime Commission, a body which hopes
to do something to help suppress crime.

Its first activity was to conduct a campaign
for increase in pay of the police force, and an en-

largement of the force by 500. Its latest cam-

paign, undertaken in connection with the Los

Angeles County Bar Association, deals with

legislative and constitutional changes. The

principal items are as follows:

(1) A constitutional amendment providing

that three-fourths of a jury may return a verdict

in criminal cases except where such verdict

involves a death penalty.

(2) A constitutional amendment giving judges

the right to comment on the evidence and to

advise juries on questions of fact as well as of

law, as is done in the federal courts and in

England.

(S) A bill amending the penal code to provide

that probation shall not be open to persons con-

victed of crimes of violence involving the use of

deadly weapons, nor to public officials found

guilty of bribery, embezzlement or extortion.

(4) A bill declaring that robbery involving

torture of the victim or use of a deadly weapon
shall be adjudged first-degree robbery punishable

by a minimum of ten years in the penitentiary.

(5) A bill declaring that the minimum value

of stolen property, the theft of which constitutes

grand larceny, shall be $200 instead of $50 as at

present.

(6) A bill declaring that burglary of a dwelling

where the criminal is armed with a deadly weapon
shall be first-degree burglary; that the entry by

night or with a deadly weapon of any building

not used as a dwelling shall be second-degree

burglary; that all other burglaries shall be third

degree; that there shall be a minimum penalty

of ten, five and one year's imprisonment for each

of these respective degrees of burglary.

(7) A bill providing more severe penalties for

crimes committed by persons armed with deadly

weapons, this being considered in each case to

constitute a higher degree of crime. Rape,

arson, robbery and grand larceny are particu-

larly mentioned in this connection.

(8) A bill providing for enlargement of the

state bureau of criminal identification and

investigation.

(9) A bill making it optional with a trial judge

whether or not he shall sign a certificate of proba-

ble cause upon application of a person convicted

of crime.
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(10) A bill making it a felony for any prisoner

to escape from the custody of the sheriff of any

county, whether or not such prisoner is confined

in jail.

One of the slogans now heard is, "For Swifter

and Surer Justice."

It may be that the original suggestion for such

a program came from Lord Shaw, of the English

lords of appeal, when he was in Los Angeles last

summer and had something to say, in a compara-
tive way, about American and English criminal

justice.

C. A. DYKBTHA.

Chicago to End Thompsonism; Next Mayor
to be High-Grade Man. "Thompsonism" is on

the gang plank, baggage in hand, waiting until

the April election to abandon the good ship

Chicago over which it has played at captain for

eight years. The word "Thompsonism" is used

advisedly, because that is the term which the

citizens of Chicago have adopted to characterize

the city administration of the past two terms.

In then- minds the mayor of Chicago has not

been the man whom they elected William Hale

Thompson, He has been only the name the

figurehead the tool. The real chief executive

has been the influences back of him in the per-

sons of Lundin and others, whose bidding he did.

Chicago gave a gasp of surprise, then a sigh of

relief the other day when the morning papers

carried the news that Thompson would not be a

candidate for re-election either at the primary in

February or at the election in April. Up to that

time it was generally understood that he would

seek re-election. In fact, only a few days prior

to that announcement the morning paper which

has supported him began a series of articles under

the mayor's signature in support of his adminis-

tration. This, of course, was only preliminary to

the more active and aggressive form of campaign
which would follow later. But things had been

happening.

One of the afternoon papers carried, as a lead-

ing item of news, the story that a committee of

one hundred was being organized by the church

federation and other organizations to put a high

grade candidate in the field and try to defeat

Thompson, both in the primary and at the

election. The morning papers carried the addi-

tional news that the Anti-Saloon League was

also back of the movement. Realizing that this

meant a straight out-and-out wet and dry plus a

sectarian religious fight and a complete submer-

sion of the real issues or what should be the

issues of the campaign, a dozen or more high

minded men representing the leading commercial

and civic organizations met and decided, first to

try to induce the church federation to withhold

its activities, and second, failing to do so, to

launch a counter movement.

The church federation group declined even to

delay then- movement long enough to confer with

the other group; but proceeded to name their

committee, adopt their emblem of a broom, and

recruit their committee of one hundred. The

other group called a meeting at the City Club of

leading men and women from all sections of the

city, named a representative committee com-

posed of Republicans and Democrats, and

adopted resolutions to the effect that both politi-

cal parties should be urged to name high grade

candidates. If the two parties, or either refused

to do this then the committee would determine

whether or not an independent candidate should

be put into the race. Both political parties were

badly divided by factional quarrels, but the

committee went to the leaders of all factions in

both parties, put before them the names of men

in the two party groups whom they would sup-

port, and asked each party group to agree upon

their choice of the names submitted.

The democratic factions had little difficulty in

reaching a complete agreement and joining their

forces back of William E. Dever, judge of the

superior court, who had an exceptionally good

record of some eight years' service in the city

council and who has always been an active

advocate of municipal ownership and operation

of transit lines. The republican factions (except

the city hall or Lundin group) after much jockey-

ing for position, finally agreed to unite their

forces back of Arthur C. Lueder, postmaster of

Chicago, who is generally recognized as a

clean cut business man and an efficient post-

master.

The question then was "Will Thompson risk

his chances against Lueder in the republican

primary or keep out of the primary and run as an

independent at the election?" The one morning

newspaper which had been supportingThompson,

immediately upon the announcement of Judge

Dever's candidacy, began to show a lack of

interest in Thompson and a deep interest in

Dever. A few days later Thompson withdrew

entirely from the race. Three other Republicans

have since filed their petitions; but at this writ-
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ing, there seems little likelihood that either of

them will draw heavily from Mr. Lueder.

The Chicago electorate is in this happy state

of mind whichever candidate is elected Chicago
will have a good mayor and a thorough house

cleaning. This cleaning process it is expected

will be greatly aided by a better city council,

which the Better City Council Committee, organ-

ised at a City Club conference, is now trying to

secure. The indications now are that Chicago is

ready to "come back" after eight years of

political philandering.

MAYO

A Job Analysis of the Secretaryship of the

Interior. Many candidates have been rfisrnsmd

for the post of secretary of the interior to super-

sede the present incumbent and by the time this

is in print the selection may have been made and

the new secretary installed in office. It will be

one the less interesting to try to measure the

new member of the president's cabinet by a

measuring rod set up impartially and with no

lual in mincl The newly appointed secre-

tary may strengthen the cabinet or weaken it;

but the cabinet functions, apart from the subject

matter of the department administered, are so

casual that we need not seriously consider them

apart from the administrative functions of the

secretary of the interior.

department over which the new secretary

must preside includes the office of Indian affairs,

genera] land office, patent office, bureau of pen-

sions, bureau of education, bureau of mines,

reclamation service, national park service,

geological survey, Alaskan engineering commis-

sion, Howard University, and the division of

capitol buildings and grounds. Here we have

subject matter on widely varied fields. On the

-upposition that the chiefs of the bureaus are

ordinarily men trained in the technical subject
matter for which they are responsible, we should

have reporting to the secretary an anthropologist,
an expert in classifying land, an expert in the

law of patents and their relation to commerce, a
man trained in modern insurance methods to

ham lie pensions, a trained educator, a mining

engineer, a civil engineer who has specialized in

reclamation projects, an expert park man. a

scientist capable of directing the geological

survey, and a university president in addition to

manifold qualifications needed for the members
of the Alaskan engineering commission. The

very enumeration of these diverse bureaus brings

out the weakness of the department of the in-

terior when it comes to administration.

In addition to having the knowledge, or the

power to acquire the knowledge, necessary for

making intelligent decisions of policy in the face

of eontlii tine advice from his own organization,

the secretary of the interior must be able to form

stable policies concerning the public lands,

reclamation projects, national parks, patents,

pensions, mining, geology and education.

It matters very little whether the new secre-

tary of the interior be a lawyer, an engineer, a

scientist, or a business man. He cannot possibly

be expert in all the subjects which he must

administer. What he needs above all are quali-

ties. He needs, first, the quality of understanding

the problems put to him for settlement, he needs

the quality of discrimination between major and

minor points at issue. He needs vision in order

to be able to see the results of policies after they

have been adopted. But all these are as naught
if he lack the one great quality which every

secretary of the interior should possess the

quality which leads a man to recognise and de-

fend the public welfare against private encroach-

ment. Some of the most disastrous failures of

the past have not been due to a lack of courage

to stand for the right but from an inability to dis-

cern the public welfare.

This country does not suffer so much from

those who knowingly do wrong as it does from

those whose idea of what is wrong is so adjustable

and whose idea of what is right is so flexible that

no dear issue arises in their minds between the

general good and personal gain. We are bound

to suffer from these among our citizenship; but

when we start out to find a man to administer

some part of the remnant of our public lands and

resources we need particularly a man who sees

the future, who values the public welfare and

who serves the people, a man who can rise above

personal friendships and local demands.

We have had such men at the head of the

department of the interior in the past. May we
have one now, Mr. President?

HARLEAN JAMBS.
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II. CITY MANAGER NEWS

BY JOHN G. STUTZ, Executive Secretary, City Managers' Association, Lawrence, Kansas

A Permanent Secretariat for The City Man-

agers' Association has been established at

Lawrence, Kansas, at which place the associa-

tion's publications will be edited and printed.

City Manager Magazine (international) suc-

ceeds City Manager Bulletin as the official organ
of The City Managers' Association. It is hoped
that more and better service may be rendered to

the membership through this new publication.

The 1922 Yearbook has been received from

the printer and is available at 50 cents the copy.

Alameda, California, is to construct a health

building at an approximate cost of thirty thou-

sand dollars. City Manager C. E. Hickok is

promoting the construction of a forty-three

thousand dollar road to connect Alameda with

San Leandro. The annual report of the city

manager shows that the tax dollar in Alameda is

divided as follows: general overhead, 7.4 per

cent; miscellaneous general, 7.2 per cent;

recreation and parks, 7.6 per cent; interest and

redemption, 15 per cent; schools, 8.8 per cent;

pension relief, 3.1 per cent; fire department, 18.4

per cent; public use (East Bay Water Co.), 7

per cent; buildings, .3 per cent; health depart-

ment, 2.5 per cent; library, 3.8 per cent.

*

Boulder, Colorado, has purchased $38,934

worth of equipment. These pin-chases indicate,

according to city officials, the merit of the budget

system and also the economies practiced by the

administration, inasmuch as all the funds were

obtained from the usual tax levy and ordinary
revenues.

The Voters of Tampa, Florida, will vote March
6 on a proposition to bond the city for $2,650,000

to purchase the plant of the Tampa Water

Works Company and to provide for a new and

more adequate supply of soft water.

balance of $73,477.32 after all bills were paid.

The tax rate was lowered 1.1 mills in 1921 and

1.4 in 1922. The city bought and cancelled

$31,250 in bonds not due until 1925-1928. It

also purchased 25 acres additional land for parks.

*

Excelsior Springs, Missouri, under the admin-

istration of T. V. Stephens has reduced outstand-

ing accounts from $9,000 to $3,000 during the

past year. A $25,000 sewage plant has been

completed.

City Manager Kirk Dyer of Ardmore has re-

signed following a demand by the city commis-

sioners that he discharge the chief of police.

*

City ManagerW. P. Hammersley of Norwood,

Massachusetts, has been appointed a member of

the Business Mens* Institute of the College of

Business Administration of Boston University,

and is to address the junior class on the pro-

fession of city manager.

C. B. Greene, director of the Dayton Bureau

of Municipal Research, is assisting in drafting a

city manager charter for Wilmington, Delaware.

The charter must be passed upon by the state

legislature.

Portland, Maine. February 8th, two charters

for Portland were submitted to the Main legisla-

ture, one a city manager plan, the other a

federal plan charter.

The city business manager charter, as it is

called, with a popular petition for permission to

hold a referendum thereon, was submitted by
Senator Ralph O. Brewster, while the federal

plan charter with referendum provision attached

was submitted by Mayor Chaplin's charter

commission. This charter plans for fourteen

councilmen, nine to be elected by wards and five

at large in alternate years, the mayor to be given

full appointive power for all department he

Atchison, Kansas, according to Burt C. Wells,

the city manager, closed the year 1921 with a

The Following Cities have adopted the citj

manager plan during the past two months
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Berkeley, Chico. Modesto, Stockton, San

i. Santa ROM and Visalia. California;

Brookville, Kissimmee, Ft. Pierce, Leesburg and

Orlando. Florida; Albany. Georgia; Maywood.
Illinois, and St. Johnsbury, Vt.

*

Three Cities Reject C. M. Plan. The follow-

1

ies voted not to accept the city manager

Augusta, Georgia; El Segundo, California;

_an.

Recent Appointments City manager*
have recently been appointed to the following

positions: C. B. Battershell, Springdale, Pennsyl-

vania; H. G. Bottorf, Sacramento. California;

isher. Cherokee. Oklahoma; C. J. Halbert,

Sturgis, Michigan; H. P. Giebler, St. Marys.

Kansas; Walter A. Richards, Columbus. Georgia;

J. W. Greer, Bartow. Florida; Anton Schneider.

Lakeland. Florida; D. E. Bevins, Leesburg.

Florida; W. Austin Smith, Tallahassee, Florida;

Forest Bowen, Michigan City. Michigan; Clyde

King, Eldorado, Kansas; C. W. Miuell. Heav-

ener. Oklahoma; A. A. Krats, Astoria, Oregon;
Thomas S. Scott, Niagara Falls, Ontario; M. J.

Rutledge, Woodstock, New Brunswick; F. W.

Waggoner, Farmville, Virginia.

III. MISCELLANEOUS

Dayton City Commission to Study P. It

The city commission of Dayton has appointed an

advisory committee of fifteen to prepare an

amendment to the charter. Proportional repre-

sentation will have the greatest consideration as

a means of making the commission more repre-

sentative. It is reported that many of the advis-

ory committee already favor it.

The 1923 Convention of the National Highway
Association, which was to have been held

i Cleveland. Ohio, on February 19 and 90. has

Progress of the Plan of New York. The
of Progress from May 10, 1W*. to Feb-

1, 1983, has been issued by the Committee

on Plan of New York and Environs. In it is

included Raymond Unwin's preliminary report of

the general situation as a result of conferences

h"M .luring October. 1022. Copies of the report

may be had on application to them at 190 East

**nd Street, New York City.

A New Planning Board. We are indebted to

Mr. Frank E. Marble of Lynn, Massachusetts,

for the information that after ten years trying

Lynn has secured a much needed planning board.

Tii" membership of the board is as follows: Miss

Eleanor Manning, John M. Farquhar, Dr.

Hlair, Mr. Colburn, Mr. Rourke, G. W. Howe.

Clyde L. Seavey, manager of Sacramento, has

resigned to accept an appointment as member of

the State Railway Commission of California.

The National Institute of Public Administra-

tion has added a statistician to its staff. He
is Mr. E. M. Martin, who has just completed,

under the auspices of the institute, a trade test

study of the Newark police department. Mr.

Martin was formerly statistician in the United

States public health service.

C. A. Dykstra, secretary of the Los Angeles
* lull and member of the council of the

League, has been appointed a member of the

Los Angeles Public Service Commission by

Mayor Cryer.

Taxpayers League Organized in North Dakota.

1 1 ate Taxpayers Association has been started

in North Dakota, modelled somewhat on the

plans of the Duluth Taxpayers League. Mr. J.

G. Gunderson of A neta is president and Mr. F.

W. McRoberts is secretary. The office of the

association is in Fargo. Though organized but a

few weeks they have already issued a bulletin on

the bonded debt of North Dakota.

The Bureau of Public Personnel Administra-

tion i.s now an accomplished fact. It is affiliated
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with the Institute of Government Research, 26

Jackson Place, Washington, D. C. Professor

L. L. Thurstone of the department of psychology

of Carnegie Institute of Technology and Fred

Telford, well known to the readers of theREVIEW,

are the principal staff members of the new

bureau.

The bureau has been privately underwritten

for a term of years. Its field of work covers state

and municipal employe problems as well as the

federal service. It will work in closest harmony
with the federal, state and municipal civil service

commissions.

The Hoosier State Host to Park Conference.

Arrangements have been completed by the

State Park Conference Committee, of which

Judge John Barton Payne is chairman, to accept

the cordial invitation of the Indiana State

Department of Conservation to hold the next

State Park Conference on May 7, 8 and 9 in

Turkey Run State Park, west of Indianapolis.

The hotel which is operated in the State Park

for the convenience of the people of the state of

Indiana has been made available for the confer-

ence at the very small rates of $2.50 and $3.00 a

day.

It should be recalled that Indianapolis lies on

the national trails route across the continent of

the United States and that automobile trips may

be planned from "points east and west" to take

in the State Park Conference.

Hotel reservations should be requested from

Miss Beatrice Ward, secretary of the Conference

Committee, Department of the Interior, Wash-

ington, D. C.

HABLEAN JAMES.

*

Frederick P. Gruenberg, the chairman of the

Governmental Research Conference of the United

States and Canada, was invited to prolong a

recent trip in the west by visiting St. Louis, where

a bureau of municipal research has recently been

organized under the directorship of Dr. Jesse D.

Burks. In addition to consulting with members

of the St. Louis bureau's board of trustees on

general bureau problems, and with members of

the staff on various phases of the technical work,

Mr. Gruenberg addressed three audiences in St.

Louis on general civic topics. He also spent a

day in Toledo where he addressed a group con-

sisting of the legislative committee of the

Toledo Chamber of Commerce, public officials,

representatives of the municipal university and

members of the official commission on publicity

and efficiency.

One day was spent in Cleveland in consultation

with Charles B. Ryan, secretary and treasurer of

the conference, principally on plans preparatory

for the national meeting to be held in Minneapolis

during June, 1923.

-The American-

HOME & CITY BEAUTIFUL EXPOSITION
Million Dollar Pier, Atlantic City

JUNE 16th to SEPT. 8th, 1923

A 12 Week Exhibit of Innovations and Surpassing Beauty to Boost American Industry and
Home and City Beautiful Movements.

Featuring City Beautiful Exhibit of materials, equipments, specialties and apparatus for municipal use.

Thousands of city officials and purchasing agents from all over the country will see your exhibit in this

Exposition, National in scope.

Exposition folder and full particulars mailed free

AMERICAN HOME & CITY BEAUTIFUL ASSOCIATION ATLANTIC CITY, NEW JERSEY
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COMMENT

County Manager
in Star

The long overdue

county manage;
about to put in his

appearance. A full

authori/iiu' c ity-county consolidation

ny county in Montana became law
iarrh 1. It is in substantially the

form as drafted by Dr. A. U.

M. Although designed at first

iate only to the city of Butte and
tin- county of Silver Bow, a substitute

ire of general application was in-

iced at the last moment, and it

was this which finally passed. It is an
'in,' act to give effect to the con-

stitutional amendment adopted last

ml>er authorizing the legislature
to prmide optional forms of county
government and to permit city-county

idation.

Counties which avail themselves of

the home rule powers which they now
ss will have an extremely simple

form of government under a city-
tv manager. He is appointed by

an elected commission of 3 to 7 mem-
(depending upon the size of the

county). The manager in turn ap-

points the subordinate administrative

he; ids. The administrative organiza-
tion provides for five departments, viz.,

departments of finance, police, public
works, health, and fire protection. The
commissioners serve for four years with

overlapping terms. The manager holds

office at the pleasure of the commission.

This home rule act is one of the most

significant public documents drafted in

recent years. In drafting it Dr. Hat-
ton was confronted by many situations

new to our political experience. He
has promised us a longer article for an

early issue, which will give the REVIEW
readers the information they desire

upon this important law.

How One

City Scored

Mor-antown, \Ve-t

Virginia, is soon to

know where she

stands. Four hun-
dred of her citizens have just completed
a municipal score card. It all grew out

of the success which the extension de-

partment of West Virginia University
had had with scoring rural communi-
ties. The score card was arranged
under ten principal divisions, the pos-
sible score in each division being 100,

or 1,000 for the entire city. Each divi-

sion was divided into sections and a

committee was assigned to each section

to make the score.

The ten divisions were: Government
of the municipality, the city as a busi-

ness center, prosperity, social welfare,

health, education, recreation, fine arts,

religion, and community spirit. The

scoring reports are being made at pub-
lic meetings and already organized
efforts are under way to raise the scores

next year.
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A reproduction of the final score card you more about what is actually being

on the health of Morgantown will tell done than anything we might say.

A PUBLIC HEALTH SERVICE
POSSIBLE 30 EARNED 14

STANDARDS PRESENT CONDITIONS

1. Full-time health unit Part-time doctor and bacteriologist.

2. Vital statistics reported Good.

3. Welfare Work:
Dental None.
Tuberculosis Fair.

Maternal and Child Hygiene None.
Preventable diseases Fair.

Venereal diseases Fair.

4. Educative Agencies:
Public Schools School nurse; Dental hygienist; Junior Red Cross; Mod-

ern Health Crusaders.

Newspapers Efforts have been rather sporadic although at times ani-
mated. They apparently need a health policy, health

contributors, and member of staff to act as health
critic.

Estimated as doing about i of what they might do to

Motion pictures
teac he*ltn -

Churches, boy scouts, camp-fire girls, public lectures,

Others exhibitions, bulletins, placards, etc.

B WATER AND FOOD
POSSIBLE 30 EARNED 15

STANDARDS PRESENT CONDITIONS

Water: v
Supply adequate * **

Bacteriologically and chemically safe Usually.

Palatable Occasionally.

Supply adequate Below per capita consumption.

(1 pint per capita) (i Pat).
Self6 Supply .... ZG8.

From herds regularly tuberculin tested
;

. 90% tested.

From dairies systematically inspected at least once in

six months Infrequent.

Regular monthly milk inspection for fat, sediment, and
bacteria Infrequent.

Adequate variety available at all times of year Yes.

Quality Good.

Sanitary handling:
Protection against flies, dust, contamination, etc.,

storage and refrigeration Variable.

C GARBAGE AND SEWAGE
POSSIBLE 20 EARNED 15

STANDARDS PRESENT CONDITIONS

"sanftary containers
' Less than half.

Frequent collections Yes.

Sanitary removal Not up to date.

Disposal Only partially satisfactory.

Sewage: ^ .

Sewer system adequate JW
Sewers hygienically safe fe

enen
v-
y/ t

Disposal
Not satisfactory.

D PRIVATE PRACTICE
POSSIBLE 20 EARNED 18

STANDARDS PRESENT CONDITIONS

Ph
Enoug^,'not too many ......... Good (1 to 600 people).

Rnecialifite able to take care of all reasonable demands Specialties not well distributed, i.e., not enough surgeons.
Not adequate X-Ray facilities.

All active members in a live county medical society Practically all members, some inactive. Society sup-
ports public health activities.

Enough not too many One to 1,700 at present, possibly room for a few more
dentists.

All members of active local dental society Part only belong.

with enough beds, efficiently managed 115 beds as compared to an average of 106 beds in ten
cities of about same size. More experience will pos-
sibly bring improvement in management.

Up-to-date training school for nurses Not adequate.

ruiirh well trained 25 graduate nurses as compared to an average of 28 in

the other ten cities.

A community nurses' bureau or
registry^

No.
Wnr .j a*

Total Health Score: Possible 100 Earned 6t



ORGANIZED LABOR FAVORABLE TO
CITY MANAGER PLAN

BY ALFRED F. HOWE
Staff Correspondent of the Portland Pre Herald

Mr. Howe has just visited fifty-three manager cities to find out for
the Portland (Maine) Press Herald whether manager government is

a success. ::

HAS organized labor stamped with

approval the city-manager plan of

government?
Limiting the question to the fifty-

three manager cities and towns as a

whole which I have visited in the last

four months, it can be answered posi-

tively in the affirmative.

LABOR LEADERS INTERVIEWED IN FIFTY-

THREE CITIES

Those fifty-three communities are

scattered over the states of Massa-

chusetts, Connecticut, New York, Vir-

ginia. North Carolina, West Virginia,

Kentucky, Ohio and Michigan. They
have a combined population of more
than 2,000,000.

In every city and town visited, labor

officials and members were sounded
on their attitude toward the manager
plan. A vast majority unreservedly

pronounced it as preferable to any
political system of municipal govern-
ment. The minority, relatively small

as a whole but numerically impressive
in a few cities, just as unqualifiedly
condemned the manager plan as no
better than the mayor-council form
and in some respects worse. "A
plague on both your houses" was the

attitude of a considerable element of

the irreconcilable minority.
There is absolutely no question,

however, that so far as the scope of

my inquiries extended, organized labor

is "sold" overwhelmingly on the city-

manager plan. But it must not be

assumed that it has no reservations

regarding the way the plan operates
in some instances, even though such

reservations may not seem to be in

keeping with all the implications of

the dictum that labor has set the seal

of approval upon business government.
For among the preponderant majority
of labor unionists who so heartily

endorse the plan are many critics of

the administrative personnel here and
there of commission-manager govern-
ment. Others pick flaws and defects

in the plan itself. But with all the

real or fancied shortcomings and faults

of city business control, as its labor

friends see them, the outstanding fact

is that the trades unionists as a body
are irrevocably for its continuance and
its spread.

WHY LABOR FAVORS THE C. M. PLAN

The reasons labor gives for espousal
of the manager plan are those which are

recruiting cities so fast to the fold of

business government that it fixes

responsibility, is quickly responsive to

the popular will, eliminates graft and

favoritism, and, in giving a full dollar

in service for every dollar spent, tends

to reduce the burdens of taxpayers
and thus to lessen the shifting of those

burdens to all without property through
the media of innumerable charges.

165



166 NATIONAL MUNICIPAL REVIEW [April

My investigations were conducted

for the Portland (Maine) Press Herald,
which has presented my findings and
is advocating a manager charter for

that city. A proposal for such a
charter for Portland was defeated at

a referendum hi September, 1921, by
a majority of 101 in a vote of more
than 10,000. The legislature has been

asked, through a petition signed by
2,900 voters (more would have been ob-

tained had they been necessary), for

permission to hold a similar referendum
next September. Indications are that

the manager charter will be adopted by
a decisive vote. It is modeled very

largely after the instrument which
will go into effect in Cleveland next

January.
The findings regarding the attitude

of labor toward the manager plan, as

set forth in the Press Herald, were
checked up by Portland labor leaders,

with the result that the thousands
of trades unionists in that city, who
voted the other way in 1921, are now
almost a unit for business government.
Ernest E. Pratt, business agent for

the Portland Carpenters' Union and

legislative agent of the American
Federation of Labor for Maine, is a

member of the committee that drafted

the proposed charter. The Maine
Labor Leader, published by E. Shipman
Smith, who has conducted labor news-

papers in New England for twenty-
five years, says all arguments against
the manager charter have been refuted.

Warren S. Stone, grand chief of the

Brotherhood of Locomotive Engineers,

gave the writer the following signed
statement:

November 23, 1922.

MR. ALFRED F. HOWE,
The Portland Press Herald, Portland, Me.

Dear Mr. Howe: I have your letter of Novem-
ber 7 and I remember with pleasure my meeting
with you in New York when you were with the

New York Herald.

I note that the Portland Press Herald is con-

ducting a campaign for the city-manager plan
of government for Portland, and you ask my
opinion of the city-manager form of government.

Replying to your question, I will state that I

am heartily in favor of the city-manager form of

government and as a matter of fact, I was a mem-
ber of the Committee of 100 who brought this

plan to the attention of the voters of the city of

Cleveland which resulted in a vote favoring

the city-manager plan, and at the expiration

of the term of our present mayor, such manager

plan will be put into effect.

Politicians never have and never will be able

to handle the business of a city in the way that

it should be handled.

Our present form of city government is ex-

travagant and unfair to the people who have a

right to expect that the business of a city be

handled along business lines.

This, in my opinion, can only be done under

the city-manager plan. It has, in all cases that

have been brought to my attention, proven

highly successful.

The city of East Cleveland has been operating

under the city-manager plan for a number of

years, and so far as I know, they would not give

up their present form of city managership for

the unbusinesslike way in which the affairs of

the city were handled under the old plan of

turning the business of the city over to politi-

cians, who in far too many cases, did not have

the necessary qualifications to handle the affairs

of the city.

This applies to all cities as well as the one I

have named.

In closing this letter, I will repeat that I am
most heartily in favor of the city-manager plan

of government.
Yours very truly,

W. S. STONE,

G. C. E.

THE DAYTON AND NORFOLK ATTITUDES

The attitude of E. A. Nunan, editor

of the Labor Review, of Dayton, is

well known in city-manager circles,

and now his forceful championship of

business government is familiar to the

trades unionists of Portland. Mr. Nu-
nan is an earnest advocate of propor-
tional representation as the best

method for making city management
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more representative and thereby reme-

dying what he regards as a defect in

the plan. The writer found his view-

point reflected very widely in a more

or less insistent demand on the part of

labor for amending manager charters

with P. R. provisions and for incor-

porating such provisions in new char-

ters. Preferential voting does not

i to go far enough to fill the bill,

especially in large communities, and

in some cities now considering manager
charters nothing less comprehensive
than proportional representation is

able to win labor's full support.

Capt. J. A Kirby, of the Dayton
fire department, and a vice-president
of the International Association of

Fighters, gave the writer a mes-

sage for the Portland firemen, who also

are affiliated with the American Feder-

ation of Labor, commending city

management as the best form of mu-

nicipal government yet devised for

interests of labor and uniformed

city employees.
In Norfolk the writer did not find

a labor leader or a union member who
was not enthusiastic for city manage-
ment. The members of the Business

and Professional Women's Club also

virtually unanimous for it. The

only discordant notes in the chorus

struck in criticism of one or two
members of the council and of this

or that department head. But labor's

loyalty to the Ashburner administra-

tion has been demonstrated abundantly
whenever it has had a chance to express
itself at the polls.

OTHER CITIES

The writer found most of the labor

men of the strongly unionized city
of Roanoke for the manager plan,
but many of them given to biting

criticism of the manner of its operation.
S. A. Minter, president of the Virginia
State Federation of Labor, who lives

there, voiced this considerable dis-

satisfaction and specified many in-

stances of alleged discrimination

against small home owners and of

preference to wealthy residential dis-

tricts in street and other improvements.
He declared that one commissioner

was unfit for office because he was un-

married. But only comparatively few

of the disaffected labor men favored

reversion to political government.
It was largely trades unionists living

in Stratford, Connecticut, and working
in Bridgeport factories, whose votes

recalled the commissioners of Stratford

after they had ousted Manager Hunter
and which elected commissioners who

immediately reinstated him. Mr. Hun-
ter had refused to play politics, and
in his determination to give Stratford

a business administration he found a

strong champion in Mayor Sammis,
around whose standard the union

workers rallied almost in a body.
On the other hand, it was the union

workers of Waltham, Massachusetts,
who caused the abandonment of the

business charter there last November.

But they seemingly repented of their

action in part, because a month later

they were equally prominent in electing

the deposed city manager as mayor of

the new political administration.

Walter J. Millard, in the January
issue of the NATIONAL MUNICIPAL

REVIEW, makes a point of the lack of

personal contact between the Dayton
city hall and the people. The writer

found precise counterparts of that

plaint in not a few other manager cities,

but in no instance did such complaints

proceed entirely from the labor ele-

ment.



THE GARDEN VILLAGE
A NEW METHOD OF DEVELOPING SUBURBAN LAND

BY ADOLPH RADING
Translated by Frank B. Williams

IF a large tract of land is to be sub-

divided as building land for low houses,

the following are the two possible

methods that may be adopted for the

purpose :

As an example, a tract is taken that

is bounded by four sewered streets.

Such a tract may be either built up
with a small percentage of the lot

covered (as in illustration No. 44) i.e ,

the area may be covered with a net-

work of streets, and the houses, scat-

tered over the entire area, may be

located along these streets; or the

tract may be built up as shown in

illustration No. 45; i.e., the edges and
corners of the area, with an addition

in the middle, made necessary by the

method of development, may be cov-

ered with houses close together, while

most of the area remains open.

THE SUBDIVISION A PROBLEM IN

ECONOMICS

Not only in our times of poverty
but at all times, subdivision, like every
other building enterprise, is primarily
to be considered as an economic prob-
lem. A study of our problem from

this point of view shows, for illustration

No. 44 as compared with illustration

No. 45, a greater length of streets

and a considerably increased cost of

sewerage, light ng and maintenance.

The economies of the new scheme
would be considerable.

As a problem in economics, therefore,

we must regard the differentiated sub-

division of residential and garden areas

as preferable; nor must its aesthetic

side be overlooked.

Large areas cannot, in these times

of shortage of materials and money,
be built up quickly as a whole; the

development must be spread over

many years, perhaps many decades.

A network of streets, spread over

the entire area, is significant only as a

whole; as parts, merely, they are un-

finished, unsatisfactory, run off into

emptiness. If, however, the land to be

developed be divided, and certain

limited areas built up (illustration No.

45) then the separate parts, especially
when from the beginning they are of

different sizes, can be built up inde-

pendently, each in accordance with

the available resources at the time;
and these parts, being definitely lim-

ited development areas, will function

each for itself as an entity.

UNITY OF PICTURE

To this unity of effect is added, after

the development of the entire area, a

second charm the relation of part
to part, of picture unit to picture unit,

the effect of each picture on the other,

framed in the landscape, bringing out

the unity of building land and of open
country, and making the whole a clear,

comprehensive picture.

Note by translator. This article (from the German of Adolf Rading, in a recent number of Der

Stadtebau) is here given, practically complete, as a novel treatment of a problem confronting us, in

common with the city planners of all countries. FRANK B. WILLIAMS.
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This result will not be obtained by
a network of streets spread uniformly
over the entire area; it can be produced

only when the land appurtenant to

each house is so extensive that the

individual houses are each in effect a

single picture, i.e., when the area not

built on is so large that the individual

houses are each distinct. This can not

be the case in the usual suburban de-

velopment; the available appurtenant
land is so small in extent as to make

separate pictures impossible.

Within a network of streets we
therefore find ourselves, in present-

day city developments, in the inside

of a widely ramifying picture, whose
limits we cannot perceive, and which

cannot be viewed as a whole.

LOW BUILDING TRADITION

It would be logical for the modern
suburban development, in studied con-

trast with the high building city de-

velopment, to choose an entirely
nc-.v city planning form. The con-

Abb. 44-

Abb. 45.
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tent of such a form can be found in the

existing low building development, the

village, rather than the fundamentally
different form, the city. The garden
suburb, except in the single family

type has, for the development of the

land, its prototype (not in plan but in

form) in every respect in the village.

It would be logical, therefore, to study
this tradition. In this way the transi-

tion from city to open country can be

made in the simplest and most natural

manner, instead of beginning, form-

lessly, somewhere near the city edge,
on an existing street with its high
houses, and running off anywhere, into

emptiness.
To take the city street over into the

low house development as we do at

present is logically and practically
an impossibility. We may modify
it, practically, by narrowing it, and

paving it less expensively, but we do
not thus eliminate it. The suburban-

ite, in this form of development, does

have his garden in immediate juxta-

position to his house; but since the

garden must evidently be small, this

forces the city upon him again, sub-

stantially modified, indeed, but never-

theless a city development which was

just what drove him from the city
centre.

OPEN SPACES

Suburban developments are laid out

distinctly in the interest of the children.

They are an expensive form of living
that for the mass of the city population,
within the foreseeable future, is out

of the question. If, however, they
are created, they must furnish some-

thing that the city, from its very na-

ture, cannot give open spaces, of

either agricultural or garden land,

meadows and woods. The present
suburban development furnishes none
of these; the pedestrian finds streets,

streets, streets, just as in the city; and

garden land, appurtenant to houses,
from which he is excluded, is practically
of no use to him.

On the other hand, the amalgama-
tion of garden land, in the differenti-

ated development here advocated,
makes many uses of garden land pos-
sible.

In contradistinction to development
by a network of streets, it is not a
characteristic of this method of de-

velopment that to each house the plan
should allot a garden, since the form
of development is not dependent upon
the treatment of open spaces. The

garden is not desired by every one,

nor can it in all cases be cultivated.

The open space so won can remain

open space and be used for the general

advantage. Thus the landscape can

be preserved, woods retained and
houses and open country do not ex-

clude each other, but heighten each

other by contrast. Beautiful spots can

by this method of development be

made more effective and the settle-

ment, with its sharp limits, will furnish

distinct and intelligible pictures, in the

enveloping roominess of the open

country.
It is possible to allow alternation of

farm and garden, to lease certain

tracts, or sell them, and thus to adapt
oneself most accurately to existing

needs.

Not alone within the area of develop-
ment is the connection between settle-

ment and open country attained,

but the settlement merges in the sim-

plest and most natural manner into

the country beyond it.

RELATION TO OPEN COUNTRY

This is one of the most essential

points. It is not necessary in a sub-

urban development to repeat the

type of city house the endless rows

of precisely similar houses to rent un-

til it becomes unendurable; and so
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stereotype the settlement: but rather

the city man should be put in touch

again with the land a touch which

to-day he has lost. In the city life

of almost a thousand years this con-

nection has been lost. It is our good
fortune in Germany to have the an-

cient village tradition, running down
to our own times. But the layout
should not copy the village, any more
than it does the city; for the suburban-

ite is a city man, and has for the most

part city needs. It is nevertheless

possible that out of the union of city
and village a new unity will arise, that

will satisfy these needs, and will not

deny the claims of the land. The con-

nection with the country cannot be
attained by a mathematical scheme
of subdivision of land into gardens,
but only by settlement immediately
in the country, vitally relating house
and country each to each.

That is to say : while the high house

city plan is absolutely dependent upon
tin- building lot, the low house sul>-

nrl>an plan cannot be evolved from it

alone. Here the solution of the re-

ciprocal relation of house and country
is for the layout at least as important,
and is unfortunately almost universally

forgotten. In order to reach the solu-

tion it is necessary to make a city

plan that in layout of streets is in-

dependent of the house form and the

size and shape of the lot. This does

not mean formless, romantic lack of

all restraint, but, in the differentiated

development of settlement as dwelling
and garden land, the greatest efficiency

through shorter streets, less expense for

sewers and lighting, and lower building
costs by use of party walls.

Characteristic, to-day, of the well-

planned residential city street is not
the closed block so much as the row
of houses, upon both sides of which

there is light and air. The row of

houses, with greater spaces between the

houses, has heretofore been the usual

suburban development. Thus neither

beauty nor touch with nature is given.
The land is so divided up that it is no

longer country, and community needs

are sacrificed to the individual.

As soon as the effort is made to use

the available area as a single unit, there

is a concentration of the houses at

certain points, where there is a net-

work of main and cross streets, of a

size proportionate to that of the con-

centrated area.

Since these agglomerations are not

extensive in proportion to the ample
space of the development as a whole,
and since the houses are low, there is

no need of breaking up the blocks.

We have, therefore, as characteristic

of the roomy suburban development
of low houses, blocks, that formerly
was the form used in city tenements.

In our discussion of suburban de-

velopment, we have discussed only
the city unit, including, as it does, its

suburbs. This is because the composi-
tion of the city, from the city planning

point of view, is an unsolved problem,
and to clear it up it is necessary to

attain to clear thinking with regard
to it. The new economic form must

begin, however, not with the city,

but with the rural settlement, i.e.,

with enterprises that are self sustain-

ing. Only when this thickly settled

open country, this new economic struc-

ture has come into existence, can the

creation of the new city follow as a

consequence.
It is in the sincere belief in the value

of a city plan, by which the city gradu-

ally melts into and merges with coun-

try, each organically connected with

the other, that this article is written.

May such a city form soon arise.



BOSTON FACES RADICAL CHARTER
CHANGES

BY GEORGE H. McCAFFREY

Secretary, Good Government Association, Boston

A small council, elected at large, has not attracted uniformly good men.
The present mayor is not one of the "high minded.

"
These facts give

new impetus to the effort to restore the partisan ballot with election of
council by wards. : : : : : : : : : : : : : : ; :

FROM 1907 to 1909 a competent com-
mission studied the city government
of Boston. It recommended many
changes in administrative methods
which were adopted and have resulted

in distinct improvement, particularly
in financial affairs. This commission

also recommended political changes.

Opposition developed in both party
machines and the result was that two

plans dealing with the political side

of the charter were submitted to the

voters on a referendum in 1909. The

plan of the commission won by a nar-

row margin. It provided for a mayor
elected for a four-year term and a

council of nine, elected at large, three

each year for a term of three years.
All nominations were to be by petition
and elections were to be "non-parti-
san."

The biggest bone of contention ever

since has been the city council. Until

the end of 1918 the plan adopted
worked well. During those years the

council was an outstanding bulwark
for good government and constructive

measures. Due to its persistent ef-

forts the "pay-as-you-go" financial

policy became an accepted principle
in city affairs and a segregated budget
system was forced upon an unwilling

mayor. Its proceedings were digni-
fied and there was little wasted time.

There was, however, difficulty in secur-

ing candidates of very high grade, par-

ticularly when older members of the

council did not run for re-election.

THE COUNCIL DECLINES

By the end of 1918, there had been
a serious decline in the membership
of the council due to the backsliding
of one or two members who had been
elected with Good Government As-

sociation support, but who very soon

deserted the cause of good government.
About this time also the first intima-

tions and rumors of graft in the city

council, since 1909, began to make
their appearance. Since then the coun-

cil has gone down hill rapidly until at

the present time the majority is of a

decidedly cheap calibre with no real

desire for good government and willing

to ignore the wishes of the people as

expressed in votes on referenda. It

is generally believed that some mem-
bers are either corrupt or distinctly

amenable to the influence and per-
suasion of those who are corrupt. At
the present time five out of nine mem-
bers are distinctly "gang" men. That
is, they are generally hostile to the

cause of efficient and progressive mu-

nicipal government. The other four

were elected with the support of the

Good Government Association and

generally stand for its principles con-

sistently. The mayor is an out and
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out "gangster" who is fast spoiling

fl thegoodwork whichex-MayorP<

did in building up sound principles

of administration and good morale

in the personnel.
The reasons commonly advanced

for the decline in the council are, of

-e, various. The assertion that

the present const itiiency is too large

ars to have real merit. Boston,

at present, has over two hundred and

y thousand registered voters and
ov.ii ig to its topographical features

the various parts of the city are not

y reached from each other. It

is very difficult for anybody, without

an established political reputation,
iake much impression upon such

a mass of voters when running for

such a minor office as city councillor.

It i> obvious also that the cost of

cin ulari/itiLT the voters is almost

prohibitive for anybody who has not

the Ntipjiort of a very large personal
or political organization.

LITTLE INTEREST IN OPT-TEAR8

In the years when a mayor is not

e elected very little interest has

shown since the war. In 1919

only thirty-five per cent of the regis-

i voters turned out; in 1920, thirty-

one \>cr cent and in 1922 only twenty-
nine and eL'ht tenths per cent. The
tendency is, of course, for the pro-

>nal politicians and their sup-

porters to constitute an unduly large

proportion of this small percentage.
The public seem to be fatigued with

polities by the time that the municipal
ion comes around. Prior to 1921

there was an annual state election.

The primary campaigns begin in

August and political contests continue

practieally without intermission until

the municipal election in the middle

of December. The state and national

campaigns are, of course, far more

important than the municipal cam-

paign and use up almost all of the

energy and a large part of the funds

available for political purposes.
Still another reason for small interest

in municipal campaign-; is the season

of the year. It U useless to begin until

the state and national campaigns are

over, consequently municipal candi-

dates do not take the field actively

until after the Noveml>er election.

It is then too cold for outdoor rallies

and the expense of hiring halls and

getting out an audience is more than

most candidates can attempt upon
a large scale, even if there is much

public interest. The season of the

year is also bad for election day. In

the last four years, for example, the

weather on election day has been as

follows: 1919, clear, but with a tem-

perature of two above zero; 1920, rainy
with four indies of rainfall in twenty-
four hours; 1921, a sleet storm the

day previous made walking very bad
while the day was raw and threatening;

1922, a rain storm brought about glare

ice conditions in many parts of the

city which made walking dangerous,
while later in the day there were very

heavy shower-;.

QUALITY OF CANDIDATES AT LAST

KCTION

At the last election the six leading

candidates, in the order of their total

vote, were as follows: Councillor Wat-
son was seeking re-election for the

fifth time; Councillor Brickley, for

the first time; Messrs. Healey and

Harrigan and Miss Luscomb were

three new candidates with Good Gov-

ernment Association support, while

James T. Purcell, the treasurer and

one of the most active supporters of

Mayor Curley in his election campaign,
in 1921, was ostensibly a real estate

dealer, but still very active in the retail

Liquor Dealers' Association. Watson
is extremely erratic, but is a clever,
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dirty campaigner. Brickley had a

distinguished record in battle during
the World War, but his record as a

councillor is very poor. While the

election campaign was in progress he
was endeavoring to refute charges that

he had received bribes to vote for two
land purchasesbythe city. He claimed

persecution by the Good Government
Association, which had supported him
three years previously, and the Boston
Finance Commission which was in-

vestigating his conduct. Mr. Healey
was a member of the city government
twenty years ago, a former member of

the legislature and more recently acted

as editor of the City Record and as an
assistant secretary to Mayor Peters for

fouryears . Mr. Harrigan is a young ag-

gressive veteran, who has been active

in politics for about six years. Miss
Luscomb is an officer of the Boston

League of Women Voters and has been

a close student of municipal affairs

for about twelve years. There were
thirteen other candidates with vary-

ing qualifications, but scant political

strength. Watson led the ticket with

twenty-five thousand votes; Brickley
followed with twenty-three thousand;

Healey was third with nineteen thou-

sand; Harrigan and Miss Luscomb
followed closely with over eighteen
thousand apiece; Purcell got only
thirteen thousand and the other thir-

teen candidates ranged from eighty-
seven hundred to twelve hundred.

A CHARTER COMMISSION

The Boston Charter Association is

an organization formed by the group
which was most active in securing the

adoption of the present charter in

1909, then known as the Committee
of One Hundred. They felt that it

would be wise to maintain an organiza-

tion to ensure a fair trial for the new
charter and it is unquestionably due
to their efforts and the confidence

which the voters have in them that

the charter has been in use over thir-

teen years without serious change.
This Association realizes that the ma-

jority of the present membership in

the council is distinctly and undeniably
poor, possibly corrupt, and certainly,
in some of its conduct, indefensible.

For the past three years they have
advocated the appointment of a special
commission to study the working of

the charter and to make recommenda-
tions to the legislature for any changes
which it deems expedient. This plan
has been blocked hitherto because the

advocates of a district council thought
they could carry their plan, but this

year there seems to be a better pros-

pect of obtaining a new commission.
A favorable committee report was
made in the house of representatives
on February 19, to establish a com-
mission of eleven members, two ap-

pointed by the governor, two by the

mayor, two by the president of the

senate and five by the speaker of the

house of representatives. Such a com-
mission is, of course, purely political.

Of recent years the voters of Boston
have rejected every charter measure
submitted to them as the result of

the work of such a committee. It is

probable that only the appointment
of personnel of real ability, in whom the

people have confidence, will make possi-
ble the adoption upon referendum of

recommendations by this commission.

The members of the Charter As-

sociation are just as firmly convinced
as before that the principle of electing
the council from wards, or small

districts, is unsound and that in a

very short time the result of adopting
that plan would be worse than the

present system of election at large.

One of the real difficulties at present
is that the people have vague recol-

lections, if any, of the thoroughly

disgraceful conditions which existed



1923] BOSTON FACES RADICAL CHARTER CHANGES 175

in the old council elected by wards,
while the present conditions are very
mu^h in mind. The Association feels,

however, that to "revive the evils of

the recent past or to perpetuate those

of the present is a confession of po-
litical irapotency which the people of

Boston are not yet ready to make."
r do they believe that it will be

necessary to do so. Last year, a bill

providing for proportional representa-
tion in the election of the council was
introduced by some individual and
received lukewarm support from the
Charter Association. During the year
the plan was more carefully studied.

This year the Association petitioned
the legislature to provide for the elec-

tion of a city council of fifteen members,
five from each of three boroughs, for a
term of two years, by the Hare system
of proportional representation. Nomi-
ation was to be by petition and elec-

<>re to be non-partisan, as at

ent. The boroughs were to be
Je up by combining the present

wards into districts, each containing
about seventy-five thousand voters.

lh is change was recommended in

order to establish constituencies which
would be more practical for candidates

rithout great organization or large
ids at their disposal. The As-

sociation was quite emphatic in its

opposition to the establishment of

such boroughs except in connection
with the Hare system of proportional

representation. The election date was
to be changed so that elections would
be held on the Tuesday following the
first Monday in November in the years
when there is no state and national

election.

STRONG EFFORT TO RESTORE PARTISAN
ELECTIONS BY WARDS

If a charter commission is estab-

lished, as seems probable, a very vigor-
ous effort will be made to induce it to

report, not only in favor of award coun-
cil, but also in favor of returning to a
convention system of nominations and

restoring partisan designations on
the ballot. This movement originates

largely with those who have never
in spirit accepted the charter of 1909
and who are now endeavoring to capi-
talize the discontent with the present
council. The objection is made to

nominations by petition that anybody
can become a candidate and that this

results in an almost nondescript list

of candidates without any real political

strength; while it is asserted further

that the restoration of party designa-
tions on the ballot would tend to make
elections be fought as between the

Democratic and Republican parties
instead of along racial and religious
lines of division, as has frequently been
the case of late. To get party candi-

dates, of course, would involve either

a primary election or a party conven-
tion. These people ignore or minimize
the fact that the Republican party is

hopelessly in a minority in Boston and
that the inevitable result of restoring
a ward council, particularly with

partisan elections, would simply be
to re-establish village politics and to

develop a new flock of ward bosses.

If party designations are added other

results would be the rehabilitation of

both the Democratic and Republi-
can city machines, which are now
impotent and to fasten an almost im-

pregnable Democratic machine control

upon the city government. The racial

and religious issues would simply re-

tire behind the cloak of party and be

just as effective and harmful as at

present.
Such a charter commission would,

of course, have many other subjects

brought before it, such as the term of

the mayor, which some people think

ought to be two years; provision for

his removal for malfeasance, mis-
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feasance or nonfeasance in office; the

restoration of a recall for the mayor
and making him eligible for re-election;

his salary; the powers and duties of

the permanent Finance Commission;
the control of the state civil service

commission over the appointment of

department heads; the removal of

a tax limit and the abolition of the

borrowing power; increasing the size

of the school committee and revising
the division of powers between it

and the mayor. It is generally con-

ceded, however, that the most con-

tentious subjects would be the pro-
visions in regard to the city council.

THOUGHTS ON THE MANAGER PLAN
JAMES W. ROUTE

Consulting Engineer, St. Paul, Minn.

The author believes that the manager cannot furnish political leader-

ship necessary in large cities like Cleveland as the old fashioned

mayor does. To fill the gap the prestige of the mayor under manager
government must be increased to make him a real legislative leader. : :

THE decision of Cleveland to adopt
the city manager plan of government
may be said to mark the end of one

stage and the beginning of another in

the evolution of city government in

the United States. Heretofore con-

fined to the smaller cities, only six of

the 280 odd having populations greater
than 100,000, now the manager plan

apparently is to spread to the greater
cities. For who can doubt but that

the example of Cleveland will be fol-

lowed by other cities dissatisfied with

the inefficiency, extravagance and im-

proper representation of the other more
common forms of government ? Surely
this is an epoch-making event this

action by the voters of Cleveland!

In winning his victory in Cleveland,

Doctor Hatton has given us much food

for thought. The only recognition
which is evident in the Cleveland

charter of the larger requirements

imposed by the greater size of the mu-

nicipality is the enlargement of the

council to twenty-five members in-

stead of the usual five or seven, and
the division of the city into four pro-

portional representation election dis-

tricts instead of one. With these

slight modifications we are to witness

an experiment by a great city with a
form of government already proved
successful in smaller municipalities.
Does the Cleveland charter represent
a sufficient modification of the usual

text, in view of the larger problem in-

volved?

Is it not well that we put aside any
passive skepticism we may have felt

in the past and consider seriously the

importance of this experiment and its

undoubted influence on the future of

city government in our country? It

is greatly to be hoped that the experi-
ment will be successful. If it is suc-

cessful, there are certain factors con-

tributing to its success that will be

brought out as they have never been

brought out by the experience of

smaller cities.

SOME "NEXT STEPS"

After listening to the admirable
discussion of the question, "Is City

Manager Government Applicable To
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Our Largest Cities?" at the Chicago
Convention of the National Municipal

League, I must confess to a mixed feel-

ing of admiration for Doctor Hatton

and his clear-cut argument and of

some regret that certain points were

not given more emphasis by him in his

discussion. These points have to do

with what seem to me essential "next

steps" in the evolution of the manager

plan and its adaptation to large cities.

They are to a limited extent recognized
line of the manager charters and I

am sure that many who have followed

the growth and spread of that form

ity government are well aware of

them. I claim no originality for

bringing out these points. It seems

to me that it U important for them to

be more generally and openly discussed,

and in thi. confess my present purpose
tart that discussion.

The chief, and indeed the only,

argument against the manager plan
for large cities was expressed by Mr.
Hull in his iici,-ati\c argument at the

Chicago meeting to be the need for a

recognized political leadership in such

cities. This leadership, according to

hU argument, cannot be found when
the chief executive is the city manager,
an appointed employe of the council.

This is an argument that is enunciated

wherever the manager plan is proposed
in any of the larger cities. Vet it is

argument that can be discounted

altogether if we will stop placing all

our emphasis on the manager, his im-

portance, his powers, his omnipotence
as a panacea for bad, corrupt or ex-

travagant government, his ability to

institute efficiency and order where
before all was inefficiency and chaos.

MORE MUNICIPAL POLITICS WANTED

There is much more to good govern-
ment and democratic government than

mere mechanical efficiency. Political

leadership is an essential factor in all

progressive communities. In the com-

plexity of modern life in a great city

political leadership is supremely im-

portant. But political leadership and

politics in a city are far different from

political leadership and politics in the

state and nation. City politics has

to do with community housekeeping.
It is not concerned with political

parties; it has no single root in the

tenets of Republicanism, Socialism or

Democratism to coin a much needed

term. City politics has to do with the

making of public improvements and
the methods of paying for them; it

concerns itself with the school system,
the police department and fire protec-

tion; it consists in adjusting the neigh-
borhood affairs of a community whose

major interests are identical the pro-

tection, the beautification, the service

of the home. City politics is an in-

timate affair that permeates the house-

hold of the city dweller. Let us no

longer say "eliminate politics from
our city governments"; let us rather

demand more politics, better politics,

real politics. Let us foster and develop

community thinking on community
affairs. Let us uproot the weeds of

political chicanery and corrupt prac-
tices while carefully nurturing the

growth of real democracy in our cities.

We can look to our new manager
charters for aid in this. But we must
broaden our viewpoint and in our

discussions of the manager plan em-

phasize not only the importance of

the manager but the greater importance
of the return to real democratic govern-
ment made possible through its adop-
tion. The manager is important, we
can all bear witness to that, but there

is an even greater need in our cities

the need for real political leadership a

leadership that will confine itself to con-

sideration and determination of the poli-

cies to be observed in executing the will

of the people as to their home affairs.
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GIVE THE MAYOR A BIGGER PLACE IN

THE MANAGER PLAN

One essential "next step" in the

development and improvement of the

manager plan seems to me to be the

enlargement of the importance of the

mayor, the president of the council, and

recognition of him as the real political

leader of the city. It is true that we
have grown accustomed to look to the

executive for leadership, but this is

no proof of the supreme right of the

executive in this regard. Rather it

is proof of how far we have drifted,

how we have closed our eyes to the

increasing encroachment of the ex-

ecutive on the legislative power, how
we have gradually allowed the removal

of the heart of the government from

the representative and policy-determin-

ing branch and its improper transplan-

tation in the branch whose rightful

function is simply the efficient execu-

tion of the will of the people as ex-

pressed through their representatives.

It is time that we gave more heed to

the selection of our representatives

and returned to them full power to

determine policies and make laws. Be-

cause of the mediocre ability of the

leaders of the legislative body, the

executive now is frequently the chief

legislative officer of the government,
at the expense of executive efficiency.

The success of the manager plan is

due largely to the complete separation

of the legislative from the executive

function. I believe that a greater

measure of success is possible in the

future if we will bend our energies, at

least in part, to strengthening the

political significance of the council

and bringing about popular recognition

of the fact that real political leadership

may and should be found in the chief

legislative officer of the city the

president of the council, the mayor
under the manager plan. In taking

this step we return to the original con-

ception of democracy in government.
We return to the people a greater
measure of control of government than

they have been accustomed to exercise

in recent years. We give the legisla-

tive body full responsibility for sensing
and expressing public opinion. We
give to the executive, the manager,
full responsibility for executing the

will of the public efficiently and eco-

nomically. Government then is truly

representative, truly democratic.

The president of the council, to my
mind, can very readily be given this

added dignity of political leadership.
Let him have full authority to initiate

legislation; let him be a full-time em-

ploye of the people, readily accessible

to the public on matters concerned

with public policy; even let him, at

the expense, perhaps, of apparent in-

consistency in principle, have a limited

veto power. Further than this, I am
inclined to believe that a better choice

of manager in many cases would be

made if the president of the council,

or mayor, were given the power to

nominate the manager, the appoint-

ment, however, to be made only with

the consent of the council by resolution.

With the right of nomination, of course,

there should also go the right to sus-

pend or remove the manager, likewise

with the consent of the council. The ,

members of the council, and the mayor
in particular, should be encouraged to ,

run for office on platforms of public

policy concerned with the development
and welfare of the city.

Space prohibits more lengthy dis-

cussion of the importance of leadership
and the equal importance of making ;

accessible to the public an elected repre-
sentative with adequate power to

direct policy formation in line with

public opinion. It may be said that

a political leader cannot be created

by charter, and with this I agree. I
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am afraid, however, that the American

people have acquired a certain more

or less fixed habit of mind. The word

"mayor" has a certain significance

above that of "councilmen" or "com-
missioner." Is it not reasonable to

expect popular approval of a charter

which gives them a mayor with greater

powers than the other members of

the legislative body? Is it improbable
that candidates for this one office,

running perhaps at large rather than

from either of the four or more election

districts, will be more carefully con-

si( It-red than the councilmen and ac-

tually be of larger caliber? My con-

ception of this officer is not that of

the dignified ceremonial head of the

cily. That is secondary. The pri-

mary conception is that of the political

leader, chosen by virtue of his qualities

as a leader, on a platform approved
hy popular vote.

THE QUALITIES OF A MANAGER

Perhaps I have said enough now to

call down on my head the wrath of the

gods, and more adverse argument than

my spare time will permit me to digest.

So blithely I will go my way, and turn

briefly to another point which I believe

must be given careful consideration

in order to safeguard the future of the

manager plan.
This second point is concerned with

the manager himself. In approaching
it I am conscious that I may be laying

myself open to more trouble than I

have previously encountered. Perse-

verance in the error of my ways, how-

ever, seems to have become a habit.

Hence I shall proceed to point out the

extreme need of careful selection of

managers, that they may in every way
measure up to the importance of their

positions. In selecting a manager for

a great city such as Cleveland, where
shall we search? Here is a task that

is truly colossal. In theory the mana-

ger plan is training men in the smaller

cities for managerships in the greater
ones. Practically, however, the move-
ment is as yet too young to have done

any such thing. Furthermore, it may
be seriously questioned whether mana-

ger cities as a rule have been overly
successful in attracting and holding
men of the caliber necessary for the

successful administration of the affairs

of a great city. It is quite a different

matter to be satisfactory as a manager
of a small town and to be competent
to serve as well in a great city. Almost

totally different qualifications are nec-

essary. Certainly far superior ability

as an executive is required in a manager
of a city like Cleveland than in the

manager of a town of 50,000 or even

100,000 population. And it is obvious

that the greater city and its larger and
more complex problems demand a man
of wider vision and greater capacity
for administrative accomplishment.

Managing a city, it is said, is largely
a matter of common sense. But it

requires more than common sense

to manage a city with a population

approaching three quarters of a million.

The size of the job is an index of the

size of the man required to handle it.

To my mind the greatest danger
which confronts the manager move-
ment is the danger of mediocrity of

personnel in the managerships. Peo-

ple generally do not appreciate the

fact that the administration of the

business of government, if it is to be

economical, efficient and effective,

requires highly specialized knowledge
as well as unusual ability. As an

engineer perhaps I may brave the dis-

approval of my fellow engineers by
saying that too often city councils

choose engineers for managers solely

because they are engineers. This is a

mistake. Managers must be broad
broad of vision, broad of sympathy,
broad of understanding. An engineer-
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ing training is valuable as a basis for

any executive experience, but if it has

been the whole training the individual

may be handicapped by inability to

grasp the less technical, more human

aspects of city government. There-

fore, I am doubtful of the wisdom of

selecting engineers as managers, unless

they have had also other and broader

training.

If our great cities are to have mana-

ger charters, it becomes even more

important that managers be recruited

from among those best qualified, that

extreme care be exercised in selecting

managers for the smaller cities who

may be promoted to the greater.
Those who have the success of the

manager plan at heart, therefore,

should continually insist upon care

in the selection of managers. A ques-
tion that may well be given careful

consideration is: how may we attract

to and hold in the manager positions
men of outstanding ability, men of

broad vision, keen executive ability

and thorough appreciation of the

principles and ideals of democracy in

government? On our success in an-

swering this question, it seems to me,

may well hang the fate of the city

manager plan.

AUTO-TOURIST CAMPS
BY HOLLAND S. WALLIS

Municipal Engineer, Iowa State College

Is the auto camp a bit of praiseworthy hospitality or a nuisance?

There are more than 2,000 of them, so they must be popular. This

article gives directions for cities vrishing to establish one. : : : :

DURING the past five years the num-
ber of passenger automobiles in use

in this country has more than doubled.

There has occurred a corresponding
increase in highway traffic, and every

year finds more and more families

taking to the road for vacation travel.

Entirely aside from the spirit of wan-

derlust which asserts itself periodically

with the most of us, there are several

reasons why many new converts to

the ranks of "gypsy autoists" are

gained each season. The economy
of the camping plan makes travel pos-
sible to many who otherwise could

not readily finance such trips, while

the flexibility of such a travel plan
as to route and schedule is especially

appealing to all. The railroads can

hardly show the tourist all the points
of interest he would like to see, while

the automobile, on the other hand,

permits him to explore and to tarry
in each locality as suits his fancy. He
camps where night finds him, and
he comes to know thoroughly the dis-

tricts which interest him.

The pioneers in this mode of touring
made camp wherever suitable space
could be found frequently on the

outskirts of towns near the roadside.

Gradually it became the custom of

municipal park authorities to allow

auto-parties to camp in out-of-the-way
corners of public parks. Many com-
mercial organizations, likewise, saw

Editor's Note. The Engineering Extension Department of Iowa State College, Ames, Iowa, has

in preparation a bulletin to be entitled
"
Auto-Tourist Camps." It will contain about 80 illustrations .
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their opportunity, and the auto-tourist

camp (an institution which five years

ago was practically unknown) was

crvated to meet the need. In the last

two or three years such camps have

increased in number with astonishing

rapidity in fact, so popular has the

i<la become that it is impossible to

state with anything like accuracy how

many exist at the present time. One
di r><-tory, compiled about a year ago,

>ome twelve hundred. Probably
a complete list would show twice this

number.

OVEK-NK.HT AND TERMINAL CAMPS

These auto-tourist camps vary in

character from the simple provision
of a tract of ground suitable for camp-
ing to well-organized camps equipped
with all the facilities which experience
has proved to be desirable. They may

assified into two general types as

to function: (1) the "through" or

"over-night" camp, and ($) the "des-

tination" or "terminal" camp. Camps
of the first type serve mainly as over-

night camps for through travelers.

The destination camps are located near

points of such interest that many users

ider the locality as at least a tem-

porary destination. Some camps func-

tion in both ways.
The tourist-camp has had its be-

inings and most rapid development
our western states. The directory

idy mentioned shows that the

ites east of the Ohio and the MU-

ippi rivers are outnumbered, on
ic average, five to one as to the num-

of camps per state. In most of

icse western states some sort of a

imping site is available within a few
>urs' drive from any point. This

leans that a growing competition
in the matter of providing at-

tive accomodations. The town
lat is content merely to set aside

tract of ground and to erect a few

signs welcoming the auto traveler is

being "passed up" by much traffic

which often might readily be persuaded
to stop over.

The possession of an attractive camp
is rapidly coming to be (with auto-

tourists at least) a sort of measure of

civic progressiveness. Certainly, ev-

ery community that is favorably lo-

cated on a highway of importance
and does not maintain a suitable camp-
ing ground is overlooking a real op-

portunity, because, aside from enjoying
the satisfaction of having rendered

an attractive service to the tourist

guest, the town profits materially

in other ways.

THE ADVERTISING FEATURE

It would be difficult, for example,
to find a more effective way of advertis-

ing any community. The auto-trav-

eler is one of the most prolific boosters

a town can hope to enlist. Hospitable
towns are advertised from one end of

the country to the other by apprecia-
tive visitors and this brings more

visitors. Tourists are good spenders
and do most of their buying in towns

where they stop over. The average
auto-tourist travels leisurely, fre-

quently remaining for several days in

towns that evidence their hospitality

by offering real service. The various

local purchases (cash purchases, by
the way) of an average camping party
total higher than is ordinarily thought,

being variously estimated by com-

mercial organizations at from one to

five dollars per person per day. Under
favorable conditions it can be shown
that the profits on these retail sales

cover the cost of carrying and main-

taining the camps several times over.

Some auto-tourists are looking for

new homes. Many a town has gained
desirable citizens through the local

camp which afforded such parties an

inexpensive resting place while they
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leisurely looked the community over

and became acquainted with local peo-

ple and conditions. Adequate tourist

camps also discourage indiscriminate

roadside camping with its various ob-

jectionable features and its hazards.

The existence of a local tourist camp
results, then, in certain community
benefits of indefinite value, as well as a
direct and measurable gain to the

merchant class due to their profits
on the sales made to the city's tran-

sients.

SELECTION OF THE SITE

In the selection of a suitable camp
site it is necessary to consider natural

conditions, such as drainage, soil,

shade, water frontage and natural

beauty; accessibility, as to highways
and the business district of the com-

munity; public utilities particularly
water supply and light; the owner-

ship of the ground whether to be pub-
lic or private; and the area required.

Many camps are located in public

parks, and this works out satisfactorily
where the park is large enough to

avoid any crowding of the visitors by
the ordinary local uses of the area,

such as picnics, band concerts and other

public gatherings. It is not fair to

invite transients to a city and then
to tolerate the possibility of their

finding the facilities being uncompro-
misingly monopolized by some local

picnic party. Nor is it reasonable

to expect campers to keep such grounds
neat and clean, as the local users no-

toriously leave things in an untidy
condition. If it is not practicable
to set aside for the transients a definite

area and sufficient facilities so as to

secure for them a reasonable degree of

privacy, some other site should be
obtained.

CAMP EQUIPMENT

Camp equipment has not become
standardized to any marked extent,

and it is probable that there will al-

ways be considerable variation in

the equipment provided, due largely
to differences in local conditions. A
satisfactory solution of the important
problem of camp shelters, for example,
depends to a considerable extent on
climatic conditions. Certain facilities

are of course essential, while other

items may more properly be classed

as unnecessary conveniences. The
general competitive tendency, however,
is to provide more and better equip-
ment. While a sort of standardization

is being approached, the equipment of

the average camp is undoubtedly be-

low this future standard.

A convenient and ample supply of

pure water is a fundamental require-
ment. Under ordinary conditions con-

nections should be made to the city
water mains, as such water is under

pressure and may readily be piped
to any part of the grounds. Wells

and springs of known purity may be
made to serve small camps, but such
water should be protected carefully
from surface contamination. Even
at larger camps it may sometimes

prove advisable to rely on wells or

springs, distributing the water about
the grounds by means of one of the

various pumping systems available.

The satisfactory disposal of sewage
is another fundamental requirement.

Nothing is more appreciated by the

average camper than clean and sanitary
toilets. At too many camps the ac-

commodations are abominable and get
worse as the season advances. The
essential fault is more often with the

maintenance than with the equipment
itself, as with proper care and cleanli-

ness almost any well-constructed equip-
ment will prove satisfactory from the

sanitary standpoint. Where it is prac-
ticable to connect with the city sewer

system, no other plan should be con-

sidered. Otherwise, the advice of the
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state health department should be

obtained and carefully followed.

The grounds should be well lighted

for the convenience and safety of the

campers. The exact nature of the

installation depends on the local con-

ditions.

While most campers carry their

own stoves, most camps provide some
sort of cooking equipment usually

wood-burning stoves of brick, concrete

or stone. Such stoves are ordinarily

poorly-designed and of little practical
value to the camp cook. The fuel

supply is oftentimes a vexing question.

Many camps now are equipped with

a number of gas-plates, the user paying
for the gas by means of a coin-in-the-

slnt meter. Open fires should be pro-

hibited, due to the litter, the fire

rd, and the damage to the sod.

desirable that at least part of the

cooking facilities be under cover, so

that they may be used in inclement

her.

A camp that provides no shelter

to which auto-parties can resort during

spells of bad weather can hardly be

regarded as fully equipped. The pres-
ent tendency seems to be to provide
some sort of a central service or shelter

building. Often this is obtained by
remodeling an existing building, while

many progressive communities have
I'd fairly elaborate structures for

this purpose. Such buildings may in-

clude such facilities as kitchens with

running wr
ater, sinks, lockers for food

and stoves or gas-plates for cooking,
with tables and benches for serving
meals, with heating stoves or fire-

places, easy-chairs, writing-desks,

looking-glasses, telephones, drinking-
fountains, touring-maps, local direc-

tories and reading material, with wash
tubs, toilets and shower baths in

short the structure is made a sort of

community center for the camp. Often
the caretaker lives in the building.

Every camp should have some sort

of bathing facilities. If natural beaches

are not available, shower baths should

be installed for the comfort of the

visitors.

CAMP MANAGEMENT

The relative importance of camp
maintenance can hardly be overem-

phasized. Most camps that fail in

spite of favorable locations do so

through a lack of good management.
Auto-tourist camps will not run them-

selves. It may be accepted as a sound
and fundamental principle that such

camps, to be a true success an asset

to the community must be given
careful and practically continuous at-

tention throughout each season.

A caretaker is essential. He should

be selected carefully, as much of the

success of a camp depends on his atti-

tude and personality. He is the local

person with whom the visitor comes
in closest contact. It is therefore very

important not only that he take pride
in the camp and in keeping its facilities

attractive, but that he also personify
to the campers the community's spirit

of hospitality and cheerful service.

Tourist camps usually have police

protection, but the method in which

it is handled varies with local condi-

tions. Most caretakers are deputized
as police officers. Where the camp is

in a public park the park police look

after it.

Registration of visitors is of value

in various ways to the community
and to the visitors alike.

While most camps are operated on
a "free" basis, many "destination"

camps patronized by large numbers of

tourists on account of local attractions

are operated on a "pay" basis -usu-

ally a charge of fifty cents per day per
car. Whether the tendency is or is

not toward putting camps on a charge
basis cannot be stated with assurance.
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Those localities which have camps
overrun with visitors find it hard to

resist making a charge, which appar-

ently is willingly paid by most travel-

ers. There are good arguments on
either side, but hardly space here to

state them fairly. Beyond doubt, if

the merchants directly benefited con-

tribute towards the cost hi reasonable

proportion to their direct gain, any
community favorably located can af-

ford to maintain a first-class camp on a

no-charge basis. The local viewpoints
of commercial organizations and of

municipal officials must, however, de-

cide the policy to be followed.

A neat and attractive camp can be

maintained only at the price of con-

tinued and efficient vigilance in the

collection and disposal of camp refuse.

The average camper will overlook a

lack of elaborate facilities if the es-

sentials are present and the camp is

kept clean and sanitary. This means

regular and frequent collection of gar-

bage and rubbish, and scrupulous
cleanliness in the matter of the camp
toilets.

Every camp must adopt certain

regulations covering the management
policies as to length of stay, camp
advertising, camp soliciting, use of

grounds, camp fires, car repairing,

sanitation, sickness, horse-drawn ve-

hicles, permits, etc. Lack of space
forbids any discussion of these inter-

esting problems.

Camps may be given publicity in

various ways. In addition to the

"goodwill" boosting of the pleased

tourist, such agencies may be used

as road signs, camp-entrance signs,

printed maps and folders, daily papers,
and local civic organizations.

WHAT A TOURIST CAMP COSTS

The first cost of an auto-tourist camp
may vary from a few dollars to many
thousands. This wide variation de-

pends not alone on the capacity of

the camp and the character of its

facilities and service, but also on the

extent of local donations of land, time,

labor and materials. The first cost

may be divided into (1) the cost of the

site and (2) the cost of the equipment.
Under favorable conditions the cost

of the land may be little or nothing,
but the provision of satisfactory equip-
ment nearly always involves expense,
even where there are existing facilities

that may be utilized. Probably, under

average conditions, the construction

costs for a camp of average capacity
could be tentatively estimated at

between one and three thousand dol-

lars. It is, however, readily possible
to put more than this maximum into

a shelter-house alone.

Many factors enter into the cost of

maintenance, such as the length of the

season, the camp capacity, its popular-

ity, the ground rental, the cost of

water, lights, fuel and telephones, the

compensation of caretakers and police,

general repairs and upkeep, and the

returns from service charges or from
concessions. Inspection of certain

camp-maintenance figures seems to

indicate that the maintenance costs

of a well-equipped and well-managed

camp may be taken as approximately

twenty per cent of the equipment in-

vestment. Special local conditions can

easily affect this ratio materially.

WHO PAYS THE BILL?

The cost of equipping and main-

taining an auto-tourist camp may be

borne or shared by the municipality,
commercial organizations, civic or-

ganizations, automobile clubs or by
individuals. Nearly every possible
combination of these agencies may be

found financing these camps, but the

order in which they are listed indicates

approximately the relative investments

of each, taking the country at large.
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As has already been pointed out, the

municipality derives certain broad

benefits from the existence of a local

camp, while the local merchants, as a

class, derive the direct financial gain.

It seems that a fair division of the

burden should be made, chiefly be-

n these two parties. Generally
the municipality can be fairly looked

for the land, such municipal utilities

i water, lights and sewers, and perhaps
certain police protection. The com-
lercial organizations, possibly assisted

by local civic and automobile organiza-

tions, can well assume the equipping
of the camps, as well as a major portion
of the maintenance expense. Pro-

gressive commercial clubs are en-

thusiastic as to the trade advantages
created by the existence of their local

tourist camps. Where such organiza-
tions show a tendency to shoulder the

entire burden on to the municipality

they are apt eventually to experience the

chagrin which usually comes to those

who try to get something for nothing.

CHICAGO'S VICISSITUDES UNDER STATE
REGULATION OF STREET RAILWAYS

BY CHARLES K MoilI.ER

Ckicago

Chicago's street railways have been regulated aplenty but not always
to the advantage of the people. : : : : : : : : : : : :

WHKN the Fate of the Five-Cent Fare,
igo was published in the REVIEW
tember, 1919) the fare paid on the

surface lines was seven cents and on
the elevated lines eight cents, by per-
mission of the Illinois public utilities

commission.

CHRONOLOGY OF FARE CHANGES

Since the state commission assumed
control over the local transportation
affairs of Chicago, the following rates

of fare have been in effect :

The EUtated Lines. On November 19, 1918,

the elevated roads were authorized to charge
a six-cent fare.

On August 6, 1919, an increase to eight cents

was authorized.

On January 28, 1920, an order was issued ex-

tending the right to charge an eight-cent cash

fare, to July 31, 1920. It also provided for two

tickets for 15 cents.

An order on July 31. 1920, established a ten-

cent cash fare with four tickets for 35 cents.

On January 4, 1921, these rates were ordered

continued indefinitely.

On September 18. 1922, the elevated roads,

voluntarily, with the consent of the commission,

reduced the ticket rate to three tickets for 25

cents. The ticket rate was thus reduced from

8} cents to 8} cents. At this writing the cosh

fare remains at 10 cents. A weekly pass, trans-

ferable and good for an unlimited number of

rides, has been initiated at $1.25.

The Surface Line*. On April 25, 1919, the

public utilities commission denied a petition of

the surface lines for an increase in fares.

On August 8, 1919, the surface lines began

charging a seven-cent fare, permitted by the

commission.

On June 19, 1920, the commission fixed a fare

of eight cents.

On November 5, 1920, the commission entered

a final order continuing the eight-cent fare.

On November 23, 1921, the commerce com-

mission (successors to the utilities commission

and with a new personnel) entered an order re-

establishing the city ordinance fare of five cents.
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The companies went before the United States

district court and secured an injunction to pre-

vent the order going into effect, meantime con-

tinuing to charge an eight-cent fare.

On April 8, 1922, an order was entered by the

commission establishing a tentative fare rate of

six cents to go into effect on May 1. This in

turn was stopped by a United States district

court injunction.

On June 15, 1922, an order of the United States

district court became effective for a seven-cent

cash fare with three tickets for 20 cents. All

passengers are entitled to a transfer slip to be

retained ag a rebate check, in case the court de-

cides the seven-cent rate has been too high.

THE STATE STEPS IN

Space will permit of a partial review

of surface line cases only. These cases

are typical and the more important as

the surface lines carry about 80 per
cent of the city's local transportation.
Most open-minded people of Chicago

have resented the interference of the

state in the regulation of local utility
service. This is especially true where
state interference has resulted in setting
aside what were intended to be, and

regarded as, valid and binding con-

tracts with service companies.
The Fate of the Five-Cent Fare re-

lated in some detail the refusal on

April 25, 1919, of the utilities com-
mission to grant the Chicago surface

lines an increase in fare over the ordi-

nance contract of five cents. The com-
mission deducted about $45,000,000
from the $156,482,000 capital account,
claimed on account of the ordinance

contract with the city. Unbiased
citizens conversant with the situation,

felt that the commission had made its

finding in the public interest.

In July, 1919, a strike was called for

an increase of wages and better working
conditions. The companies went be-

fore the commission and demanded an

emergency increase in fares. As above

noted, the seven-cent rate was allowed

and became effective August 8. The

companies, in the meantime, had
undertaken to have valuations made.

THE COMMISSION LOOKS AT VALUES
AGAIN

The companies presented claims in

the hearings for values from $164,453,-
000 up to $247,246,000 for their prop-
erties, depending on the unit prices as

of different periods or dates. The
totals were as follows: Cost new as of

April 1, 1919, $200,371,689, less de-

preciation $164,453,284. Cost new at

average prices, period 1914-20, $176,-

588,415. Cost new as of April 1,

1920, $247,246,637. While, as just

stated, the companies claimed their

properties were worth much more than
that provided for in the contract with
the city, amounting on June 1, 1919,
to a total of $157,700,461, they mag-
nanimously admitted they would be
satisfied with the capital account as a
rate base. (This is almost exactly
what they were finally allowed.)
The commission carried the hearings

on valuation to a conclusion, following
the petition for and allowance of

emergency rates, on August 8, 1919.

The outcome of the strike, as shown
later, has been very profitable to the

companies.

BASIS FOR DETERMINING VALUES.

ORIGINAL COST

In considering Case No. 9357 for

the final order, the commission re-

views the figures available through the

capital account. In this they tabulate

the amounts given in the original Trac-

tion Valuation Commission's (T. V. C.)
valuations made by the city for the

various properties prior to the time

they were brought under the settle-

ment ordinances of 1907. The new
value for about 872 miles of single

track is given at $71,686,814, and the

depreciated value at $52,566,428, or

73.3 per cent of new. The commission



CHICAGO'S RAILWAYS UNDER STATE REGULATION 187

states that: "In determining the orig-

inal cost of the property now employed
in the public service, we must eliminate

the original cost of the property de-

luring the period of rehabilita-

tion. . . . We find from a consid-

eration of the evidence that $23,000,000

is the deduction that should be made
on this account." The text of the find-

in Case No. 9357 does not disclose

the method or evidence through which

the figure of $23,000,000 for deduc-

tions was reached.

It may be worth while to present
of the figures as revealed in the

reports of the board of supervising
.ieers in reference to rehabilitation.

It appears that out of 871.6 miles of
< track involved in the original

valuation of $71,686,814, 481.8 miles

in< hiding all of the cable lines, by
far the most costly portion), or 55.3

cent of the >inur le track, was re-

ructed during the three-year pe-
riod i.f rehabilitation.

In the commission's summary of the

case, they tentatively at least allow

ears as the life of rail. This in

turn would indicate an annual de-

j>rc< -iation of 4 per cent. If an equal
amount of the 481.8 miles of track were

1 in each one of the three

years of the rehabilitation period, this

would indicate an average remaining
life from the date of valuation until

the time of replacement of one and one-

half years, or an average remaining
per cent of wearing value of 6 per cent,

me that the average time for com-

pleting rehabilitation was two years
and the remaining wearing value 8 per
cent. Add to this 7 per cent for scrap
value and you have 15 per cent as the

remaining value of 55.3 per cent of the

property which was replaced during
the rehabilitation period. As it may
be fairly assumed that other elements
of the property were replaced at the

same ratio as that for track, we then

get at least 55.3 per cent of $71,686,814,

which equals $39,642,808. But only
15 per cent of this amount apparently
remained at the time the valuation

was made, or 85 per cent of $39,0 K',-

808 equals $33,696,387 as the deprecia-
tion to deduct from the original new
value of $71,686,814. The deprecia-
tion deduction may justly be more than

85 per cent. There is in addition some
amount of depreciation that should

be deducted from the balance of $32,-
< H, out! \\hich remains after deducting
the rehabilitation amount. The com-
mission assumes in the review of the

case, that 20 per cent depreciation or

80 per cent condition is the proper
amount to allow for normal depreciated
condition. Taking 20 per cent of

$32,044,006, we get $6,408,801 as an
additional deduction to make for de-

preciation. This together with the

$33,696,387 gives a total depreciation
deduction of $40,105,188 to be t

from the ueu cost value of $71,686,814.

In other words, on the above assump-
tion, the actual value that remained

in the property at the time the valua-

tion was made would appear to be not

over $31,582,626. The actual value

of the property was probably much
less than this amount, for the reason

that some which did not pass through
rehabilitation was placed at 55.8 per
cent and at 70 per cent of condition

new in the valuation, instead of the

assumed 80 per cent. Property of this

kind in the hands of a receiver, as some
of it was, is rarely maintained at 80

per cent of condition new. The second-

hand value is more nearly 50 to 60 per
cent for a well-maintained street rail-

way property.
To the $48,630,620 allowed as the

value of the old property now used or

useful, they added $84,658,575 as the

amount of the rehabilitation, additions

and betterments since the original

valuations, amounting to a total of
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$133,289,195 as the original value of the

property in service January 31, 1919.

After making various adjustments,
the commission says: ". . . we
find . . . $122,168,809.80 repre-
sents the original cost of the property
. . . on January 31, 1919, . . .

now employed in the public service,

deducting depreciation which had ac-

crued at the time of the Traction Val-

uation Commission valuation. . ."

If the original new value not re-

habilitated ($32,044,006) is added to

the $84,658,575 cost of rehabilitation

and additions since the valuation of the

T. V. C. and the total reduced to

65 per cent of condition new, we get

$75,856,678. Add to this the deprecia-
tion reserve $7,945,200 and the residual

value of the rehabilitated portion at

the date of valuation for the ordinance

contract we get a total of $89,748,300.

Even this is probably $25,000,000 to

$30,000,000 more than the honest

secondhand value of the property at

the time of the hearing.

The cost to construct and fully equip
an electric railway under normal con-

ditions is generally from seventy to

eighty thousand dollars per mile of

single track. The total operated reve-

nue single track amounts to about 990

miles; 990 miles at $80,000 per mile

gives $79,200,000. If the liberal figure

of $90,000 a mile is used, we get $89,-

100,000 new value, which at 70 per
cent condition gives $62,370,000.

Adding the depreciation reserve to this,

gives $70,315,000.

Apparently no deductions are made
for depreciation on the reconstruction

and additions to the property during
and since rehabilitation. The com-
mission claimed that the depreciation
reserve based on 8 per cent of the gross

earnings takes care of all depreciation.
It states that 8 per cent of gross earn-

ings amounts to 3 per cent of the value

which it assigned to the property.

Three per cent annual depreciation
means an average life of the property of

over 33 years. Anyone conversant with

street railway properties knows that no
such average life as this is attained.

In discussing the question of original

cost, the commission says: ". . .

we find from the evidence that the sum
of $122,168,810 represents the original

cost of the property . . . on Janu-

ary 31, 1919, . . . deducting de-

preciation which had accrued at the

time of the T. V. C. valuation and ex-

cluding franchise values, property de-

stroyed during the period of rehabilita-

tion, the 10 per cent and 5 per cent

additions . . . ," etc. "There is

a serious question whether the existence

of this fund and the use which has been

made of it does not make improper
deductions for depreciation from the

original cost of the property valued by
the T. V. C. and remaining in service

after the rehabilitation period. After

taking care of the renewals on January
31, 1919, there remained in the renewal

fund . . . $7,945,200."

Apparently few major renewals have
so far been undertaken on property
constructed during the rehabilitation

period or on the new extensions and
betterments since then. The amount
of the renewal fund on January 31,

1919, would not go far towards major
renewals and replacements; conse-

quently the integrity of the invest-

ment and property value is far from

being maintained.

COST TO REPRODUCE NEW
The exact grounds on which the

commission reached its conclusion on
this basis is not fully disclosed. The

following is its statement in part:
"The evidence of the engineers who
testified as to the cost to reproduce the

property new is to some extent con-

flicting. We . . . find that the

cost to reproduce new the property
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. now employed in the pub-
e, ... is $170,000,000."

i this 20 per cent depreciation is

deducted, leaving 136,000,000. To
thi> is then added the amount remain-

in the depreciation reserve of

$7,945,*(K . "... we find the cost

to reproduce new . . ., to be the

sum of sll:;.<)00,000."

The commission discarded the actual

cost method of arriving at a valuation

for the rate base, in favor of the "cost

luce new." Where complete
'le cost records of constru-

are available it is hard to understand
t he actual cost method should be

abandoned in favor of the cost to re-

produce new. The cost to reproduce
new method was adopted originally

because of incomplete, or the

total absence of construction costs

records, in making valuations. This

method has been found to lend itself

admirably to the claim for intangibles,
with which so many valuations have
been adorned. Another favorite ex-

pedient has been recently to have re-

: iet ion cost valuations made during

l>eriod of high costs, with prices
as of that date, or an average extending
tlirou _-h the peak of high prices.

r the greater portion of the prop-
in question, the records of the

1 of supervising engineers are

to IK? fairly complete and re-

liable.

SECURITIES AND TAX VALUES

The commission discusses the

amount and market value of outstand-

honds and stocks; also taxation

values for rate-making purposes.
These factors give no weight in de-

termining values.

GOINO VALUE ALLOWED

Under "
going value

"
the commission

allows the amount of $20,000,000 to

add to the rate base.

PRESENT VALUE FOR RATE-MAKING
PURPOSES"

Under this formula the commission

uses $143,500,000 (the depreciated

value, to which is added the deprecia-
tion reserve) plus $20,000,000 of going

value, together giving $163,500,000.
After making certain deductions, it

reaches the conclusion that the value

of the property January 81, 1919,
". . . is at least $157,164,908."
This is some $500,000 less than the

company claimed for the capital ac-

count on tin To bring values

up to April 30, 1920, an addition of

$1,948,206 is then made, giving a

total of $159,1 l:l. 111. This is the

amount the commission claims as

the proper value for rate-making pur-

poses.

WORKING CAPITAL INCLUDED

In the table of valuations presented.
and published by the commission, the

item of working capital is given under

various assumptions at from $1,897,-

951 to $2,060,128.

As before stated, the data available

for review is too limited and the scope
of this article not sufficient to admit
of a review of all of the important
elements of the case. Working capital

and going value allowances deserve

some attention when allowed as a part
of the value of a rate case of this kind.

THE EQUITY OF WORKING CAPITAL

The need for working capital in the

conduct of a business or service arises

when expense is incurred for labor and
material in production, and time

elapses before bills are collected for the

product or service. Examples of this

kind are water, gas, electric, and tele-

phone services, where the service is

metered and bills rendered and col-

lected after the service has been fur-

nished. Under such conditions the
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average period between the time the

expense is incurred and the collection

of the bills would be from two to six

weeks, and of necessity capital or

cash is required to carry the expense

during the interval. On the other

hand, urban transportation is a cash

business. The service is paid for be-

fore it is rendered. Where tickets are

sold money may be collected several

days or weeks ahead of the time service

is furnished. At the end of any day
money has been collected fully to pay
for all labor and material employed.
It is not easily understandable why
this $1,943,727 should be injected into

the rate base and the car riders obliged
to pay returns thereon.

It may be necessary in order that

no violence should be done to the

fourteenth amendment to the United
States constitution. It really looks

like obtaining money, from the car

riders, under false pretenses.

EQUITY OF GOING VALUE

It is not quite clear why going value

for a transportation enterprise should

be capitalized against the car rider.

In a manufacturing or mercantile

business a prospective purchaser of

the business might very well consider

paying something, in the nature of

going value, for a business well estab-

lished and prosperous, over and above
the bare physical value of the property.
One would not suppose the incentive

to be on the basis of the new owner

expecting to charge more for the prod-
uct than the previous owners, but

rather on the basis of his being able

to go ahead and do business with less

expense and consequently more profits

than if he started in to build up a new
business.

According to the theory of regula-

tion, it is to be assumed that the rates

have been high enough to take care

of operating costs, fair rates of return

on the investment and to provide

adequate maintenance and deprecia-
tion funds. In building up the in-

vestment base of the cost to reproduce
new, liberal allowances were made for
such contingencies as might be necessary
to make the property "a going concern."

In the "summary of evidence on cost

of reproduction new" tabulation, the

following items are given in the com-

panies' claims for value:

Expenditures not apparent in in-

ventorying $3,525,823

Frontage consents 1,049,299

Administration, organization and

legal expense 3,382,927

Taxes during construction 1,786,751

Interest during construction 7,582,112

Working capital 1,943,727

Total $19,270,639

In the actual creation of a trans-

portation property many of the charges

just listed are actually taken care of

through operating expense which the

riding public pays for. Others exist

partly at least in the realm of imagina-
tion.

The foregoing list shows an item,
in the companies' claims, of $1,786,751

(a little over 1 per cent of new cost

value allowed by the commission) for

taxes during construction. An ex-

amination of a number of the annual

reports of the board of supervising

engineers discloses no mention of taxes

during construction being included in

the items of the capital account. It is

the general impression that the "capi-
tal account" of the ordinance contract

has received at least liberal treatment
in the interests of the companies.
Because a transportation concern

is well organized and prosperous is no
reason why the traveling public should

be penalized and taxed extra fare on
account of its prosperity. If honest

and efficient regulation of a transporta-
tion company were possible, excessive
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and dividends should never

allowed to the company, but any
ch excess should go towards the

ortization of the investment. As
inted out in the previous article,

e of the Chicago companies collected

enough to pay, on an average, over

44 per cent in annual dividends for

quite a period of years. No vertheless,

capital accounts and valuations are

rarely if ever being reduced but gener-

ally padded with fictitious "intan-

gibles."

RATE 07 RETURN

The contract with the city limited

ompanifs to a return of 5 per cent

on their capital account. Any income
above this was considered net profit

which the city and company both

shared; 55 per cent going to the city,

ompanies retaining 45 per cent.

capital account covered every-
the companies were entitled to

lay claim to and in fact much more.

commission specified a rate of

ni of 1\ per cent. As previously
shown, by using war prices, including

working capital, going value and other

j, they built up the valuation to

y t he equivalent of the capital
account of the companies called for

in their contract with the city, and on
which they claimed to be entitled to

~ns.

The items of "working capital" and
:iy value" amounting to $1,943,-
on which the commission allowed

a return of 7J per cent, imposes an
annual burden on the car riders of

$1,644,780, or an average of 61 cents

per year for every man, woman and
child in Chicago.

If on the other hand the original
decision of April 25, 1919, had been
allowed to stand and the capital ac-

count reduced by $45,000,000 and the
rate of return left at 5 per cent, the
car riders would have been saved the

difference between $159,113,115 at

7.5 per cent and $114,650,000 at 5 per
cent, amounting to $6,200,983, or

over $2.29 per capita per year. Pos-

sibly the situation is covered by the

plea of a street railway president in the

middle west recently who contended
that the car riders would only spend
their jK-nnies foolishly anyway and
therefore the company might just
as well collect them.

If not allowed to question the find-

ings of value, we may be jn-rmitted to

object to paying 7.5 per cent per annum
on a business where the state steps
in and undertakes to guarantee the

returns. The hazards of the business

seem to have disappeared. The state

authorities claim the city was never

expressly given the right to make or-

dinance contract rates. It was, how-

fully Mieved to be a right and
was exercised for many years in good
faith.

The commission also assumed juris-

diction <>vcr the regulation of service.

The service has probably never been

worse at any time than it has been
under state control and increased rates

of fare.

THE REAL INVESTOR AND HIGH FINANCE
PROFITS

As pointed out in the previous arti-

cle, it is the bondholders for these

properties that are in a precarious

position, not through any fault of the

car riders but because of high finance

in traction management.
The state commission might very

well have shown, concern for the bond-
holders and if necessary invited re-

ceiverships, so that funds could be con-

served for bond liquidation.

The reports of the board of super-

vising engineers show that for the year

ending January 31, 1921, the cost for

"conducting transportation" had in-

creased 88 per cent, while the "re-
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maining net receipts" increased 458

per cent, over those for the year ending

January 31, 1919 (the last full year un-

der the five cent fare).

On the presumption of no real equity

above the outstanding bonds, it can

hardly be claimed that the $696,755

net receipts of January 31, 1919, were

less than they should have been. They
were increased in two years from $696,-

755 to $3,887,969, or 458 per cent. It

appears that the victims (?) of the

strike of July, 1919, have prospered
under state regulation.

THE INITIATIVE AND REFERENDUM
AND THE ELECTIONS OF 1922

BY SCHUYLER WALLACE
Columbia University

THE Noes have it again. As usual,

a majority of the measures submitted

to the people were voted down during
1922 to the tune of 100 to 66. Al-

though the recommendations of state

legislatures in regard to matters of

constitutional concern were more often

approved than were any other class of

measures, even here the mortality ap-

proached fifty per cent.

Of the forty times that legislative

action was questioned by referendum

petitions, in thirty was the measure

vetoed by popular action. On three

quarters of the occasions that sufficient

apprehension was aroused in any por-
tion of the public to cause them to

reach for the emergency brake, that

brake was applied. Nevertheless, un-

less the output of our assemblies has

diminished considerably since 1905

and such is not the case the referen-

dum must still be considered in the

light of an emergency appliance.

Thirty vetoes upon thirteen thousand

measures warrant no other appellation.
The referendum, 'tis true, is confined

to twenty-two states, but, even so,

the percentage must be exceedingly
small.

Although forty-two measures were

proposed by the initiative, only six

passed. It is interesting to note that of

these six, four were in California. Two
established medical examining boards,

osteopathic and chiropractic; one out-

lined the budget procedure and estab-

lished a system of itemized revenues

and expenditures; and the other fa-

vored state aid to veterans of the

World War in the acquiring of farms

and homes. The automobilists in

Colorado were evidently disturbed

over the condition of the roads, for

the state voted a $6,000,000 bond issue

upon popular initiative. In Washing-
ton the poll tax was abolished.

The following table sums up the

situation.

Grand Total 174 Yes 66 No 100 1

Constitutional Referendum 92 50 42

Initiative measure 42 6 28

Referendum . . 40 10 30

1
Figures on the educational reorganization of Arizona, the Oregon proposals, and the game law

of Arizona are not available.
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CHARACTER OF THE M K\M Hl.>

Of the one hundred and sixty-six

measures from which returns have been

one-half (86) dealt with

matters which were distinctly political,

measures relating either to ad-

ministrative organization or to reform

in methods of popular control. One

quarter 43) dealt with public finance,

a matter which could with some justice

laced under the category political,

hut which because of its far-reaching
I and industrial consequences has

singled out for separate considera-

.enty-five of the measures

with S<M ial problems, and twelve

with economic and industrial.

The political measures were prin-

cipally of seven types, those containing

suggestions as to administrative re-

organization, those increasing local

lomy. those reapportioning repre-

sentation. thos<- dealing with terms of

oilier, and those increasing the pay
government officials. Attempts
also made to improve election

t linen'. In several states there

proposals for constitutional con-

In general, proposals for radical

/ation were voted down. This

was the case in both Arizona and Mis-

souri. Patchwork reorganization was

rally approved. Measures of this

character ranged from the establish-

t of additional examining boards in

California to increasing the power of

port authorities in Louisiana and
in.

The trend of the times is still toward
ased local autonomy and increased

power. This was evidenced not

only in the Pennsylvania home rule

amendment, but in the defeat of all

attempts to increase legislative power
localities. The fate of the sug-

gestion in South Dakota that the

lature be allowed to change county

lines without reference to the inhabit-

ants thereof was typical.

Another characteristic of the period
is economy, clearly indicated in the

defeat of all attempts to increase the

pay of public officials, and the attempts
were numerous.

Wherever the matter was submitted
to vote, as it was in Nebraska and

Washington, assaults upon the direct

primary were rejH'lled. In fact, all

attempts to infringe upon the principle
of direct government either by raising

the number of signatures required for

initiative, as in California and South

Dakota, or in the application of a

literacy test, as in Washington, were

voted doun. In three states, <

rado, Illinois, and Virginia, the propo-
sition of calling a constitutional con-

vention was voted down.

FINANCE MEASURES

Finance measures fall into four

general categories: taxation, bond is-

sues, tax limits, and debt limits. Prac-

tically all measures of tax reform were

defeated, whether they were measures

of classification as in California and

Utah, or of income as in Colorado and

Michigan, or the single tax as in Cali-

fornia and Oregon. The poll tax was

repealed in Washington, hut this is

about the only straw of hope the ballots

hold out, and this, in the opinion of

some, was offset by the passage in

Alabama and California of special

tax exemptions for service men.
Bonds were issued last year for

three purposes, road building, internal

improvements, and soldiers' bonuses.

Measures in favor of the latter were

passed in California, Iowa and Mon-
tana. A further proposal was defeated

in California, and in Oklahoma the

major bonus proposal went down to

defeat. In Alabama, Colorado, and
New Jersey, bonds were issued for

road building purposes. In Arizona
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an initiative proposal of this character

was voted down. In Alabama $10,-

000,000 were voted for internal im-

provements, but the $500,000,000 pro-

posal in California was more than the

voters could stomach.

Both tax limitation and debt limita-

tion measures fared ill at the election.

The Ohio tax proposal failed, although
one in Alabama carried. Efforts to

increase the debt limits of Arizona,
Utah and Wisconsin accomplished

nothing. .

SOCIAL QUESTIONS

Of the twenty-five attempts to solve

social problems, large numbers dealt

with matters of education. These

ranged in character from proposals
to reorganize country school systems
to an attempt to change the location

of the University of Colorado. Most
of the suggestions were not accepted.

Perhaps the most interesting was the

compulsory education bill of Oregon.
All children of school age, with certain

exceptions, were compelled to go to the

public schools of the state. Despite
the opposition of Lutherans, Seventh

Day Adventists, Roman Catholics,

independents and private school inter-

ests, the measure passed.
Three states had referenda upon

prohibition. There was, also, an ex-

pression of public opinion in Illinois.

In the three states that voted upon
concrete measures, prohibition won
the day. Two out of the three states

voted dry and in the total vote of the

three states, the drys led by more than

100,000. If the figures for Illinois,

where the Anti-Saloon League leaders

advised the drys to refrain from voting
and so prevented a real test of strength,

if the figures of Illinois are added,
the lead falls to the wets.

The anti-vivisection forces were

overwhelmingly defeated as were also

the proponents of motion-picture cen-

sorship. In fact, most of the proposed
social reforms were disapproved.
With the exception of two proposi-

tions recommended by the legislatures
of Minnesota and Nebraska respec-

tively all propositions in regard to

industrial matters, whether concerned
with the regulation of public utilities,

or the embarkation upon programs
of state ownership, failed. The two
measures in the field which met the

approval of the voters were the Minne-
sota measure extending state credit

to farmers and the Nebraska act pro-

hibiting the establishment of all banks
unable to obtain a certificate of neces-

sity from the state banking board.

HOW THE MEASURES GOT ON THE
BALLOTS

It is interesting to note the means
by which these various types were

placed on the ballots. Fifty-six of the

political proposals were constitutional

referenda; twenty-one were legislative

proposals questioned by the voters,
and only nine were initiative measures.

Fifty-three were vetoed; twenty-nine
of the fifty-six constitutional referenda

suffered this fate; eighteen of the

twenty-one referenda proposals, and
six of initiative measures. The great

majority of the financial proposals
were also on the ballot because of

constitutional mandate. Twenty-
eight, five and ten are the numbers
which must be attributed to the con-

stitutional requirement, the referenda,
and the initiative respectively. It is

interesting to note that almost one
fourth of these measures were placed
on the ballot through the initiative;

of these only one carried. Of those

placed on the ballot by the referenda,

only one was lost; and in twenty of the

twenty-eight cases of constitutional

amendment, the recommendation of

the legislature was followed.

A much smaller proportion of meas-
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\BLE SHOWING MEANS BY WHICH MEASURES WERE PLACED ON BALLOT

Character ./:: Decision Meant Decision Meant Decision

Mil..

Financial .

Social

Cautihitumal Yea No Referendum Yes

M t7 II 3

8 CO 8 5 4

e s s 10 i

8 1 1 f 1

No



196 NATIONAL MUNICIPAL REVIEW [April

bulletin of information, five feet by
three, a mass of finely printed statute,

and reiterate the question. A priori

the situation looks pretty bad. It is

only fair, however, to compare the

still experimental device of popular

TABLE OF MEASURES PLACED ON BALLOT

TotalConsti- Refer- Initia-

tutiond endum tive

Mandate

Alabama ......... 4

Arizona .......... 8

Arkansas .........

Ca
;

iforma ........ *

Colorado ......... 5

Florida ........... 4

Georgia .......... 4

jowa

Louisiana ........ 4

Maine ...........

Maryland ........ 5

Massachusetts

Michigan .........

Missouri .........

Montana ......... 2

N , ,

Nevada.. '.'.'.*

New Jersey

New York ........ 2

North Carolina ____ 1

Ohio .............

Oklahoma ........

Oregon ........... 2

Pennsylvania .....

South Dakota ..... 4

Utah 3

Virginia

Washington 3

Wisconsin ........ 3

UNITED STATES.. 93

referendum with the older institution

of representative government. Just

how much less consideration is given

by the voters of California to the thirty

measures before them than is given

by members of the New York legisla-

ture during the closing days of a ses-
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to the property, affairs or government of cities,

and the several departments thereof, are divided

into general and special city laws; general city

laws are those which relate to all the cities of one

or more classes; special city laws are those which

relate to a single city, or to less than all the cities

of a class. Special city laws shall not be passed

except in conformity with the provisions of thus

section. After any bill for a special city law,

relating to a city, has been passed by both

branches of the legislature, the house in which it

originated shall immediately transmit a certified

copy thereof to the mayor of such city, and

within fifteen days thereafter the mayor shall

return such bill to the clerk of the house from

which it was sent, [or] who if the session of the

legislature at which such bill was passed has

terminated, shall immediately transmit the torn*

to the governor, with the mayor's certificate

thereon, stating whether the city has or has not

accepted the same. In every city of the first

class, the mayor, and in every other city, the

mayor and the legislative body thereof concur-

rently, shall act for such city as to such bill; but

the legislature may provide for the concurrence

of the legislative body in cities of the first class.

The legislature shall provide for a public notice

and opportunity for a public hearing concerning

any such bill in every city to which it relates,

before action thereon. Such a bill, if it relates

to more than one city, shall be transmitted to

the mayor of each city to which it relates, and

shall not be deemed accepted unless accepted

as herein provided, by every such city. When-

ever any such bill is accepted as herein provided,

it shall be subject as are other bills, to the action

of the governor. Whenever, during the session

at which it was passed, any such bill is returned

without the acceptance of the city or cities to

which it relates, or within such fifteen days is

not returned, it may nevertheless again be passed

by both branches of the legislature, and it shall

then be subject as are other bills, to the action of

the governor. In every special city law which

has been accepted by the city or cities to which

it relates, the title shall be followed by the words

"accepted by the city," or "cities," as the case

may be, in every such law which is passed with-

out such acceptance, by the words "passed with-

out the acceptance of the city," or "cities," as

the case may be.

How many political scientists who
have read the amendment know what

the changes are about? From techni-

calities of this sort and trivialities of

the South Carolina variety the voter

must be delivered before a rational

system can be attained.

THE VOTE CAST

One measure of the value of the

system is the interest it arouses. A
comparison of the vote upon measures

with that upon the leading candidate

gives some indication of its success.

It varied from state to state and from

measure to measure. The average
the country over in 1922 was 61 per
cent. It was as low as 25 per cent

in South Carolina and as high as 100

per cent in Ohio. The average vote

on those measures which were referred

to the voters because of constitutional

mandate was only 55 per cent, on those

which were referred because of referen-

dum petition 69 per cent and on those

which were placed upon the ballot

by popular initiative a similar per-

centage.
There exists a decided variation of

interest between states. In South

Carolina the average vote was 28 per

cent; both Iowa and Oklahoma, where

the question was the soldiers' bonus,

the vote was 94 per cent. In Michigan
where this particular issue was not

involved, over 88 per cent of those who
voted for the governor voted on the

measure proposed. It is a striking

thing that the middle west exhibited

at least twenty per cent greater interest

in the measures before it than did any
other section of the country. This

may be explained by the fact that the

measures which were before the voters

there, with the exception of Missouri,

were fairly reasonable in number.

Especially was there a contrast in this

latter respect with the far west. It

does not, however, explain the contrast

with the east. Nor can this be entirely

accounted for upon the nature of the
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measures proposed. Measures which
on their face, at least, made just as little

emotional appeal received a higher vote

in the middle west than they did in

the east.

The character of the measures,

however, did play an important part.
There was an exceedingly great varia-

tion within certain states in which
measures of various types were pre-
sented. Especially was this true in

California. There the vote ranged
from 31 per cent to 82 per cent of the

vote cast for governor. This variation

especially existed in those states in

which the questions of prohibition or

the bonus were voted upon. In fact, the

slight correlation that existed between
the length of the ballot and the size

of the vote was destroyed by these

two questions.
The writer is perhaps entering

dangerous ground when he attempts a

comparison between the interest in-

dicated by a vote cast at the polls and
the interest that is shown by the per-

centage of those present upon roll-call

in a legislative body. In the first

place the percentages are not com-

parable: the one is measured not

against perfection, but merely against
the vote cast for the leading candidate;
the other is measured against a po-

tentially perfect attendance in the

legislature. In the second place, the

system of pairing upsets the comparison
so far as congress is concerned, al-

though to a very much less degree in

state legislatures, to those who accept
the doctrine of party responsibility,

and most of us in some degree or other,

do. In the third place, there is greater
likelihood that a member of the legis-

lature, although not in attendance

upon a roll-call, will be about his con-

stituents' business, than there is that

the average voter will be engaged on

public affairs. With all these quali-

fications, we timidly venture to state

the fact that the average vote in con-

gress and in the lower houses of both

Pennsylvania and Massachusetts dur-

ing a period investigated was 66 per
cent. The average vote on referendum
measures last year, it will be recalled,

was 61 per cent; the average vote on
initiative measures was 69 per cent.

EVALUATION OF THE VOTER'S WORK
How well has the voter performed his

task? To evaluate the decisions is

of necessity a subjective matter, one
which the student unaware of the de-

tails of local situations must approach
with trepidation. Some judgment,
however, can be rendered.

Most difficult of all to appraise are

the measures of governmental reor-

ganization. The defeat in both Ari-

zona and Missouri of extended pro-

grams of administrative reorganization
is a matter of regret, as is also the ex-

tension of the principle of Jacksonian

democracy in Louisiana, where the

superintendent of schools was made
elective. The partial reorganization
which the voters approved elsewhere

was in all probability desirable. At
least the situation is no worse in this

particular than if no referendum ex-

isted. In furthering the cause of

home rule and preventing legislative

interference in local affairs the popular
referenda did noble service. Whether
it did like service in defeating all

measures increasing the pay of state

officials is a moot question. In general
the attitude of the electorate in defeat-

ing all measures tending to emasculate

either the direct primaries or the ini-

tiative and referendum is to be com-
mended.

In matters of taxation no such com-
mendation is possible. With the ex-

ception of the repeal of the poll tax

in Washington, and the establishment

of a mining tax in Minnesota, most of

the decisions on taxation measures
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were reactionary. The income tax

defeated in Colorado, Michigan
and Oregon. Classification and the

lower taxation of intangibles (which
modern economists hold to be the only

possible taxation of intangibles) was
defeated in California, Colorado and

i. The defeat of a single tax

>ure and proposals to tax publicly
<-d utilities may be thought some-

what to offset these reverses, but not

very much. In matters of taxation

tin- voters are evidently considerably
behind the legislatures.

Bond issues, both for road building
and for bonuses were quite generally

approved. Commendation or con-

demnation will be rendered according
to the personal reaction of the reader.

The defeat of the $500,000,000 water

power proposition in California was

approved by the Civic League of San
Francisco. Here, too, final judgment
will be rendered according to the per-
sonal reaction of the reader toward
state ownership.
The refusal of the voters generally

to increase the debt limits is certainly

worthy, but the fact that the

Ohio voters refused to insert in the

state constitution a tax limit cannot
be commended, since this action was

only incidental to the defeat of the

classification law.

To pass on matters of education re-

organization without knowing the lo-

cal situation is impossible. In the

matters of prohibition and anti-vivi-

section the voters were on the whole
more rational than emotional. In

fact, in the field of social legislation

generally, the popular decisions are

to be commended. A similar verdict

can be rendered of their actions in the

field of industry, with two exceptions.
In Missouri the defeat of the principle
of workmen's compensation does not

warrant praise, nor does the Nebraska
anti-picketing bill . Some question also

arises as to the wisdom of creating a

banking monopoly, or the potentialities
of one, in Nebraska. This, however,
is subject to dispute.

CONCLUSION

The practice of popular referendum

in the United States as evidenced by
last year's happenings presents, then,

the problem of devising a system

whereby technicalities beyond the ca-

pacity of the voter can be eliminated,

and trivialities can be dispensed with.

Three fifths of those sufficiently in-

terested to vote at all voted upon re-

ferred measures, and upon the more

important ones the vote was very much
higher. Although during the past year
the action of the voters in the field

of taxation was probably unwise, their

decisions in the other phases of the

field of finance and in matters pertain-

ing to other walks of life were on the

whole sound.
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Limiting the Automobile in Down-town

Sections. The need for restricting the use and

particularly the parking of pleasure automobiles

on those streets within the business sections of

is being realized more and mor<

many cities conditions resulting from this prao
institute serious fire hazards in addition

reasing traffic congestion.

That tht-.se conditions materially restrict the

operation of street cars and hence work to the

disadvantage of the majority of the population

dependent upon such facilities has been strikingly

demonstrated in the results of a vehicular

traffic study made by the traffic department of

nited Railways and Electric Company of

Baltimore. Results of this study, published in

'cctric Railway Journal, show that during

ning rush hour, on the down-town streets

upon which both street cars and other vehicles

operate, the automobiles represented 79 per cent

of the total movements and the street can only
27 per cent, whereas the street cars accommo-
date 1 88.8 per cent of the total passengers and

the automobiles only 11.2 per cent. This cor-

responds on the basis of traffic movement to an

icy more than twenty times as great for

the electric car as for the automobile.

The evil of the automobile as a wasteful

occupier of space is not limited to moving cars.

The parked car constitutes a still more serious

obstacle to traffic movement. Parking within

street limits represents practically free storage
of automobiles and grants a special privilege in

the matter of the use of public property to a

limited class without exacting suitable compensa-
tion. I'nquestionably the greatest evil in the

situation lies from the parking of automobiles

by business men who drive their own cars to

their offices or stores and leave them parked all

day.

In Baltimore the street railway company has

resorted to rerouting its lines in an effort to

distribute car service better and relieve con-

gestion. If results are to be accomplished, how-

ever, it will be necessary to exercise far more
drastic regulation over the use of automobiles in

the down-town section than exists at present in

that city. New York city has been considering

restricting pleasure automobiles to above Four-

teenth Street in Manhattan.

*
The Regulation of Gasoline Dispensing Sta-

tions. Providing for the location of gasoline

dispensing stations while at the same time safe-

guarding the community from the hazard in-

cidental to the maintenance of these facilities

and preventing undue congestion from auto-

mobiles parked for the purpose of purchasing

this commodity, constitute one of the most vex-

atious problems confronting city governments
in the matter of regulating the use of the public

streets. An inquiry into the practice followed

by different communities in handling this prob-

lem conducted by the commission of publicity

and efficiency of Toledo, Ohio, disclosed a wide

variation in these matters. The main con-

sideration has been whether or not to permit the

location of gasoline pumps at the curb line.

Curb stations have been attacked through two

channels. Through the zoning ordinances with

the aim of protecting property values and on

account of their tendency to increase traffic con-

gestion. In most cities having zoning ordi-

nances, the disposition has been to exclude curb

stations from residential districts while per-

mitting a limited number in the business

districts.

One point that does not seem to have received

the recognition that it deserves where curb sta-

tions are permitted is the hazard from storing

gasoline either beneath the sidewalk or directly

adjacent to the public highway. This condition

and the obstruction to traffic that results from

automobiles parked adjacent to these facilities

are strong arguments against permitting their

continuance. The best practices all tend to-

ward requiring gasoline filling stations to be

located entirely on private property. Naturally

the tremendous public need for adequate facili-

ties of this character demands that suitable pro-

vision be made to meet this need and the result

has been the drive-in station. In some cities

even the hitter are prohibited in residential

districts, their establishment being permitted

only in the minor commerical zone at important

intersections.

205
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There is a commendable trend towards re-

quiring the approval of the design of building

and layout of gasoline stations by planning com-

missions or other divisions of the city govern-

ment before permitting their construction in

order to insure suitable architectural treatment.

While progress has been made along the line of

regulating the location of gas filling stations, in

comparatively few cases is the fee charged for

permit to operate these facilities adequate.

Fees for curb stations should be on an annual

basis and predicated on the value of the public

space used. Moreover, it is desirable that such

fee should be high enough to discourage the use

of such stations. The same principle should

apply in the case of storage tanks for gasoline

with the additional qualification that the amount

charged should be ample to cover the cost of

effective inspection and regulation.

*
Regulation of Motor Vehicle Operation in

Akron, Ohio. Regulations designed to effect

the elimination of fly-by-night motor bus and

taxicab operators, together with furnishing

regular busmen an improved field for operation,

while also protecting the public, constitute the

main features of an ordinance recently enacted

by the city council of Akron, Ohio. The domi-

nating feature of the ordinance relates to the

classification of motor vehicles for insurance

purposes and the methods permitted for secur-

ing indemnity insurance.

According to a recent issue of Bits Transporta-

tion, these provisions are substantially as follows :

"
Class A vehicles include those carrying from

one to ten passengers. The ordinance provides

that the bus owner shall be liable up to $5,000

damages for any one person injured in an acci-

dent for which the driver is responsible, while a

total up to $11,000 shall be paid under the same

conditions if two or more persons are injured.

"Class B vehicles, carrying from eleven to

twenty passengers, shall carry insurance up to

$15,000, $5,000 of which is to be paid to any one

person injured and a maximum total of $15,000

to all persons injured in case of liability.
"
Class C vehicles shall carry a maximum in-

surance of $20,000 with the same provisions in

case of injury as Class B. This class includes all

vehicles carrying more than twenty passengers.

"The ordinance provides four ways by which

bus owners may secure insurance. The first

method is through an indemnity bond either by
individuals or by an indemnity company. The

second is through liability insurance. The
third through the presentation of evidence that

the owner is the holder of property the value of

which is at least 150 per cent of the maximum
insurance required on his type of vehicle, and the

fourth, which is an innovation, is through partici-

pation in an indemnity fund provided by bus

operators. This fourth method is made possible

through the payment of $35 a quarter for all

vehicles in Class A; $50 a quarter for vehicles in

Class B and $65 a quarter for those in Class C.
"
These funds are to be placed in the hands of

a trustee, and will be paid out in case of accident

only after litigation or through private settle-

ment. The trustee is to be appointed by the

bus and jitney men's organization which already

exists but which will probably be reorganized to

function in accordance with the new legislation.
"
According to the new regulation the director

of safety is privileged to route and schedule

buses in accordance with the demands of traffic.

"The ordinance was written in co-operation

with the bus and jitney men's association."

While the arrangement outlined above would

appear to be somewhat complicated to enforce,

it will be interesting to note what effect this

ordinance has in reducing accidents due to bus

operation in the city of Akron. This will be the

real test of its value in helping to solve the traffic

problem of that community.
*

Inadequate Fire Protection Results in Loss of

Life at Hospital for Insane. A fire in the Man-
hattan State Hospital for the insane, on Wards

Island, New York city, which resulted in the loss

of life of twenty-two patients and three attend-

ents, occurred in the early morning of February

20, 1923. The fire originated in the hospital

wing of a building erected over fifty years ago of

non-fire proof construction. After the fire was

discovered there was prompt response on the

part of the hospital's forces and equipment.

However, these facilities proved unable to cope
with the situation, and delay in securing help

from the New York city fire department, un-

avoidable on account of the isolated location of

the hospital, resulted in the appalling loss of life.

Nothing but praise is due the hospital officials

and employees in their efforts to meet the emer-

gency. They, together with the unfortunate

inmates of the institution, were the victims of

unsound policies in providing for just such a

need as arose in this particular case.

A sinister phase of the situation lies in the fact



1923] ITEMS ON MUNICIPAL ENGINEERING 207

that the recent fire was the sixth to occur at the

island during the past 26 years. Following each

of these occurrences the press has emphasized

the need for additional fire protection facilities

at the institution, but apparently neither the

public nor those state officials responsible for

making suitable provision in these matters has

adequately appreciated the tremendous serious-

MM of the situation. Immediately after the

fire, following the customary practice of "locking

the door after the horse is stolen," numerous in-

vestigations have been started to determine the

cause of the disaster. One encouraging feature

of the latter is that provision is also made for re-

porting on conditions in other state and city

institutions that constitute a hazard to their in-

mates. If the results of such study awaken the

public to an appreciation of its responsibility for

providing adequate protection for the wards of

v and causes it to make articulate demands

h protection much will be accomplished.

With the view of meeting such need as may be

nstrated for additional building const ruc-

tt state institutions. Governor Smith has

proposed a state bond issue of fifty million

dollars to provide funds for these purposes. As

has been pointed out by the New York State

Association, there are sound objections to

authorizing any such extensive bond issue for

new construction at state institutions. Doubt-

leas there is immediate need for increasing the

capacity and usefulness of certain state institu-

tions by providing new construction. Such

-ion should be made but should not entail

excessively heavy expenditures. Of equal if

not greater importance, however, is the need for

providing sufficient funds for building main-

tenance and operation and the carrying out of

such preventive measures as will reduce to a

minimum hazards of all kinds to institutional

inmates and others. It is in respect to such

matters that there has been serious negligence.

There is a timely warning in the tragedy at

Wan Is Island that deserves thoughtful con-

sideration by public officials throughout the

United States.

*
Questionable Economies in Municipal Gov-

ernment. Economical administration of mu-

nicipal government is at all times greatly to be

desired, and frequently in order to accomplish
this it is necessary for the administration of a

city to make material reductions in personnel
and other changes. At the same time extreme

care is necessary in the determination of what

constitute sound economies in such matters lest

the policy followed prove to be one of "saving at

the spigot and wasting at the bunghole." Re-

cent disclosures with respect to the situation in

Cleveland following an energetic campaign for

economy conducted by Mayor Kohler of that

city lead to the conviction that certain of the

policies followed and action taken by the mayor
in these matters are of doubtful wisdom. The

courageous attitude of Mayor Kohler in under-

taking to administer the affairs of the city so as

to equalize expenditures with income, a condi-

tion that has not obtained in Cleveland for

several years, deserves and has won praise. In

fact, particular credit is due the mayor on ac-

count of the way that Cleveland, together with

other Ohio cities, is handicapped by the re-

strictive financial laws of that state. However,
the methods employed in effecting economies

have not alone displayed a lack of appreciation

of technical needs and functions in city adminis-

tration, but also have included arbitrary inter-

ference with the operation of certain technical

departments that has resulted in antagonizing

competent department heads and others re-

sponsible for carrying on the work of those de-

partments. This state of affairs brought about

the recent resignation of both the director of

public utilities, Arthur R. Roberts, a prominent

consulting engineer of Cleveland, and his first

assistant, George W. Kneisly. Arbitrary de-

mands on the part of the mayor for the discon-

tinuance of the employment of a consulting en-

gineer on water purification, and that contracts

for auxiliary works at the Baldwin reservoir and

filtration plant be awarded to the general con-

tractor for that plant, are said to be among the

causes for the break between the mayor and those

officials. Other action on the mayor's part that

has aroused professional criticism included the

dismemberment of the technical staff of the

sewage disposal division and material reductions

in the operating forces at the sewage and water

purification plants.

It is not within the province of THE REVIEW to

pass judgment on the acts of Mayor Kohler in

these matters. It is desired, however, to call

attention to certain elements in the present

situation in Cleveland which are of interest to

the taxpayers of that community. The city of

Cleveland has recently completed the construc-

tion of two sewage disposal plants and is con-

sidering further extension of these facilities.
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The work already done represents an expendi-

ture of several millions of dollars. Also the city

is engaged in carrying out a comprehensive plan

for furnishing additional water supply which will

require several years to complete and involve

heavy expenditures. Experience has thoroughly

demonstrated the need for a trained and compe-
tent force in the operation of sewage disposal

plants if these facilities are to furnish the service

for which they are designed. Common sense

would demand that careful judgment be exer-

cised in the determination of the force required

for the efficient operation of such plants merely

to ensure a satisfactory return on the city's

investment. There are indications that under

present conditions requirements in this matter

are not met. The water supply project is under

the jurisdiction of the director of public utilities

of Cleveland.

It is fundamental that the successful prosecu-

tion of any extensive public construction such as

the contemplated extension of Cleveland's

water supply facilities depends to a considerable

extent on continuity of policy and administra-

tive control. An excellent example of the sound-

ness of this doctrine is the accomplishment of

the New York board of water supply in develop-

ing the Catskill supply for that city. A few

years ago the city of Cleveland paid a heavy

penalty for a mismanaged piece of public works

construction in the failure of the clear water

basin for the city's new West Side filtration

plant. Responsibility for this failure was

placed by the United States district court

squarely on the city. There is no necessity for

commenting further on the various elements

entering into that decision. However, it may
be safely stated that any policy on the part of the

city government that tends to alienate reputable

and competent professional public servants is

liable to cause conditions that make for laxity in

the administration of public works for which the

city may pay dearly in the end. There is food

for thought for the taxpayers of the city of Cleve-

land in the possibility that the methods employed
for the sole purpose of reducing city expendi-

tures may jeopardize seriously the larger inter-

ests of the community.
*

The Beccari Zymothennic Cell Method of

Garbage Disposal. A novel method of garbage

treatment which possesses features that should

command the serious attention of municipal

officials has been installed recently in a plant at

Paterson, New Jersey. This method, developed

by an Italian scientist, Dr. Giuseppe Beccari,

employs a device known as the Beccari Zy-

motheric Cell. The process depends for its

action on slow fermentation, or the oxidizing and

nitrifying effect of the air on the organic matter

of which the garbage is composed. No fuel is

required in the process, the garbage receives no

other treatment, the product is a dry odorless

residue of high nitrogen content, valuable as a

fertilizer.

The disposal plant consists of a series of cells

or chambers arranged in such a manner as to

permit the introduction of the charge through a

trap door or scuttle in the roof, while the re-

sultant fertilizer is removed through a door at

the floor level. In size the cells are commonly
built about nine feet wide, ten feet long and ten

feet in depth. Ordinarily they are built of con-

crete, brick or other masonry. An essential

feature of the process is the introduction of air

into the mass of garbage and the draining off of

water. Air is admitted at the bottom of the cell

through openings in the walls below the door,

and by means of a system of circulating flues

permeates the charge, promotes the growth of

nitrifying bacteria, which produces a high

nitrogen content in the residue. The floor is in

the form of a grating, providing suitable drain-

age for the liquids contained in the garbage and

at the same time permitting the circulation of

air through the mass.

In order to permit draining a sump is con-

structed which may be connected with a sewer

if desired. The accumulated liquids in the

sump may be pumped up over the contents of

the cells if they become too dry. This applica-

tion acts as a primer to the garbage and tends to

accelerate the process of fermentation. After

the air passes through the mass the gases which

it contains are conducted to ventilators.

These ventilators consist substantially of a

series of shelves or trays so arranged as to cause

the gases and air passing through to pass around

and over each tray in succession. The trays are

filled with argillaceous and calcareous earth.

The passage of the gases over these materials

results in deodorizing them and also produces

colonies of nitrifying bacteria which add greatly

to the fertilizing value of the product.

Ordinarily, in order to save in construction

and at the same time conserve space, cells are

constructed in batteries of four. By this ar-

rangement the back and middle walls serve for
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two cells, while each ventilator and sump serves

four cells. The chemical and bacterial action

taking place in the cell is complex. It is inter-

esting to note, however, that it results in the

destruction of the pathogenic bacilli of con-

tageous and infectious diseases and also the

numerous animal parasites which infect men and

domestic animals.

After a cell is charged to capacity it is not

opened until the cycle of operation has termi-

nated, which ordinarily is about forty-five days.

The freedom from nuisance in the operation of

these plants seems to depend upon the very

practical point that it is possible to dispose of

each load of refuse promptly on its arrival at the

plant, thereby avoiding the possibility of creating

the nuisance from flies and odors which arises

when garbage stands in large or small quantities

awaiting disposal. No dust is created by the

process and the product of the cell in the form of

fertilizer or humus is free from odors and can be

stored without hazard, if necessary, in Urge

quantities while awaiting shipment.

It is obvious that the operating cost of a plant

of this kind is very low. There are no moving

parts requiring attention and practically no de-

preciation in the structure. A particular ad-

vantage would seem to lie in its flexibility of ap-

plication. The same type of plant would be

used for a community of 5,000 as would be re-

quired for one of 500,000. The only question

would be the number of units necessary to take

care of the amount of community waste. This

would tend to decrease the initial cost of con-

struction, as additional units could be built to

meet the growing needs of the community.

Also, a process of this kind offers the possibility

of constructing small plants at a number of loca-

tions throughout a city, thereby cutting down

the haul necessary to deliver garbage at the point

of final disposal. It is stated that plants have

been constructed in six Italian cities ranging in

population from 200,000 up to 700,000 and in

a large number of smaller communities having

populations from 5,000 to 10,000.

The fact that this process produces a fertilizer

of considerable value is deserving of some con-

sideration. However, the intelligent policy of

garbage disposal anywhere has been epitomized

by a New York city commission in a recent re-

port as follows: "The best plan of garbage dis-

posal is seen to be one free from nuisance. The

public health is greater than any other con-

sideration; making a profit should be of second-

ary consideration." The Beccari method would

seem to embody enough of the essential re*

quirements of a garbage disposal system to com-

mand the serious consideration of those com-

munities at present receiving unduly expensive

or unsatisfactory service in this matter or others

contemplating the installation of waste disposal

facilities.
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Ohio Legislature Considers County Home which each freeholder and the existing office-

Rule. Although it is unlikely to pass the legisla-

ture, a proposal to amend the constitution to

grant to counties the power to draft then- own
charters has aroused considerable excitement in

Ohio. The resolution before the legislature also

permits city-county consolidation in counties of

100,000 population and larger. This feature is

particularly disliked by those Cleveland suburbs

which are geographically and economically a part

of Cleveland but which have hotly resisted every

tendency towards annexation.

*
Report of City Planning Commission of At-

lanta, Georgia, for 1922. The annual report of

the city planning commission of Atlanta, for

1922 is a document of 28 pages, containing a

history of city planning legislation in Atlanta; a

statement of planning achievement; a program
for the future by Robert Whitten, their consult-

ant; and an appendix giving the text of the plan-

ning and zoning laws, the laws for street widening
and extension, the assessment of local benefits,

and the approval of sub-division plats, the regu-

lations for platting and the zoning ordinance.

The report is one which the city planner will

gratefully welcome.

*
Recall of the Manager in Long Beach, Cali-

fornia. After eighteen months of very efficient

service the manager of Long Beach was recalled

at a recent special election at which less than

one-half of the registered voters of the city

participated.

Four days after the selection of Mr. Hewes a

group of men called at his office and requested
him to remove the chief of police. The manager
refused to act until he had studied the situation

and informed himself on the qualifications of the

incumbent. A club was formed by several dis-

gruntled citizens with the avowed purpose of re-

moving the manager. This organization had the

backing of several of the elected officials of the

city who had and still oppose this form of munici-

pal organization. Unfortunately for the city the

freeholders who wrote the charter had no pro-

fessional advice in drafting the instrument and

the result is a poor compromise of the features

holders desired.

It is acknowledged that the recalled manager
was not a politician and had no use for political

methods in his work or appointments. He was

instrumental in having passed a very well-drafted

zoning ordinance, an equalization of assessments,

and other advance legislation. All of these meas-

ures had their opponents and with a crystallized

opposition working against the usual apathy and

trust in a hard-working official the result was to

be expected.

A movement is now starting to amend the

charter by removing the provision for the recall

on the manager. The manager form of charter

is well established in Long Beach, and with

several changes made in the appointment in-

stead of popular election of administrative offi-

cials would probably stand the test of time and

experience.

E. A. C.

*
Nassau County Charter Completed. The pro-

posed charter for Nassau county, the first county

charter proposed in New York state, was intro-

duced in the legislature, on March 5. If ap-

proved at this session the charter will be sub-

mitted to the people of the county next fall, and

if adopted will go into effect in 1925.

The chief difficulty which the charter faces is

that of providing a central government strong

enough to meet the exacting demands of a grow-

ing suburban and rural population, while at the

same time preserving all essential village and

city governments within the county in their

integrity and preserving those features of town-

ship government which are not as yet obsolete.

Incidentally the charter will provide a substan-

tial degree of home rule to the county. The
new form of government provides for a county

president elected at large, and for the continu-

ance of the present small board of supervisors,

elected by township as a legislative body, and

for a board of estimate. The county president

is to appoint the heads of all administrative

agencies subject to the approval of the board of

supervisors. Centralized health, welfare, taxa-

tion, assessment, planning, public works, police.

210
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purchasing and civil service control are pro-

vided. An executive budget system is set up.

The justices of the peace are to be supplanted by

full-time, inferior court judges. The townships

and a number of their existing functions are re-

tained. The charter includes a planning and

coning chapter which is probably the first of its

kin<l dealing with suburban and rural condition.-.;

ami a chapter providing for a new unit of govern-

ment for local utility purposes to be known as

the "village district." The "village district"

does away with present overlapping, special tax

districts, and aims to eliminate the necessity for

creating new villages.

A more extended description of this charter

will appear in the REVITW for May.

HMII;:KT M.-KS

Pennsylvania To Have a Single Home Rule

Act The Craig Home Rule Act. drafted by a

committee of city solicitors, has been reported

out of the House committee on municipal cor-

porations as committed; and prospects for its

enactment are now distinctly favorable. An
accurate test of sentiment for the act was afforded

by the committee's public hearing on March 6,

at which no opposition developed. On the same

date the Pennsylvania State Chamber of Com-

merce, which supported the home rule amend-

ment, submitted the provisions of the Craig Act

to a referendum vote of its membership.
This enabling act applies to all classes of cities

and its provisions are permissive in character.

A city may keep its present legislative charter or

draft its own charter through the medium of an

elected charter commission of fifteen members.

1 jxjn vote of two-thirds of its membership,
council may, or on petition signed by at least 20

per cent of the total number of currently quali-

fied electors in the city, council shall provide by
ordinance for submission to the electors of the

question whether a commission shall be chosen

to frame a charter. Candidates for the commis-

sion shall be voted upon at the same election.

No question for the election of a commission to

frame a new charter or amendments to an exist-

ing charter shall be submitted oftener than once

in four years. Amendments prepared by council

or by petition of the electors may be proposed at

any general or municipal election.

Each city taking advantage of this act shall

have and may exercise all powers of local self-

government. The home ride charter may pro-

vide for any system of municipal government not

inconsistent with the constitution of the United

States or of the commonwealth.

The powers of local self-government granted

in this act shall be limited by (1) laws applicable

to a class or classes of cities on the subjects of

rates and sources of taxation, assessment of prop-

erty and persons for taxation, condemnation of

property for public purposes, assessment of dam-

ages and benefits therefor, incurring or increasing

of indebtedness, annexation or detachment of

territory, personal registration of electors and

regulation of public schools; (2) laws applicable

in every part of the commonwealth; and (S) laws

applicable to all the cities of the commonwealth.

LEONARD P. Fox.

The Federal Reclassification Bill Passes. The

so-called Sterling-Lehlbach bill recljuwifying the

federal employees was approved by congress in

the last days of the session and signed by the

president. The measure in its final form was in

the nature of a compromise which aimed to rec-

oncile all of the different proposals and points of

view as to the preparation and administration

of standard salaries and grades. The Federation

of Federal Employees was largely responsible for

the passage of the bill.

The passage of this bill represents the culmina-

tion of a number of years' effort to bring about

an improvement in personnel conditions in the

federal service. While the resulting law will be

disappointing to most students of this problem,
all sensible people will realize that it at least

establishes the vital principles of an equitable

wage policy administered by executive authority

and that the new salaries and grades will go a

long way toward improving the morale of the

present government employees and attracting

competent new people to the government service.

The bureau of efficiency has, for some time,

insisted upon a classification, administered by
the bureau and based merely on overlapping

salary grades. The civil service commission de-

sired a functional classification based upon du-

ties, under civil service supervision. Other

groups interested in the federal budget system
have urged that salary and wage control is an

important part of budget control and that the

bureau of the budget should administer the new

classification and should recommend changes
based upon its studies of the organizations of

departments. The bureau of efficiency was sup-
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ported by the chairman of the senate finance

committee. The civil service commission had

its supporters among reformers and among fed-

eral employees. The bureau of the budget,

while not itself active, had many proponents.

The final bill was drafted so that it provides a

classification based upon duties, the overlapping

salary ranges proposed by the bureau of effi-

ciency, and administration of the new system by
a board of three, including representatives of the

bureau of the budget, bureau of efficiency and

the civil service commission.

Automatically the entire budget for personal

service now becomes a lump sum budget to be

administered so far as employees of the District

of Columbia are concerned, by the new reclassi-

fication commission. This commission is also to

prepare in the course of the coming year, a classi-

fication on similar lines applicable to federal

employees outside of the District of Columbia.

The reclassification bill and its administration

will be discussed in the next REVIEW.

ROBERT MOSES.

*
To Throw Light on Loose Bond Practices.

Dangerous and unbusinesslike practices by cities

and other taxing districts have led municipal

bondholders in several states to join in naming a

committee to study a plan for correcting nation-

wide abuses in handling municipal bonds that

now total about 11 billion dollars. The com-

mittee consists of Howard F. Beebe, Harris,

Forbes & Company, New York, member board

of governors and ex-president and ex-chairman

of the municipal securities committee of the

Investment Bankers Association of America;

Harry M. Cutler, vice-president of the National

Life Insurance Company, Montpelier, Vt.; V. A.

Lersner, vice-president of the Bowery Savings

Bank, and president of the Savings Bank Asso-

ciation of the State of New York; Reginald H.

Fullerton, Bankers Trust Company; Mark T.

McKee, Detroit, representing fraternal associa-

tions of North America; and Charles F. Cushman,
of the New York Life Insurance Company.
The report which prompted this committee of

bondholders was prepared by the committee on

non-partisan facts and is entitled Typical Abuses

in Handling Municipal Bonds. It gives actual

abuses found by Gaylord C. Cummin of the

Institute for Public Service when helping cities,

counties and school districts correct defects in

governmental methods. Twenty-nine abuses are

listed.

The following specific cases are among those

mentioned:

1. Contrary to state law, bonds totalling

$275,000 were authorized as general lighting

bonds although intended and actually used for

paying current lighting bills.

2. Contrary to state law, bonds in excess of the

debt limit were issued. The water works debt

was subtracted on the claim that it was self-

supporting, although it was actually not self-

supporting, a danger that is growing by leaps

and bounds because of the increase in municipal

ownership.

3. Assessed valuations were jumped 25 per

cent above true values for the purpose of in-

creasing the bondable debt limit.

4. Forty-year bonds were issued for paved
streets and country roads which will wear out in

ten or twenty years; 20 per cent of outstanding

bonds represent no present values, while 34 per

cent more are refunding issues.

5. Over one-half the total revenues from taxes

were required to pay debt with the result that

police, fire, schools and other services were seri-

ously crippled; this means endangering the debt

service because communities will not keep on

paying distant debtors at grave risk to their own
life and health.

6. Such heavy debt payments falling due in one

year that payment at maturity is politically

impossible.

7. In not one of thirty communities studied

were the sinking funds correct; they were usually

very much undersize and in one or two instances

very much overpaid.

8. Contrary to ordinances, several cities have

failed to establish the sinking fund which they

promised when they issued their bonds.

9. A county offering bonds advertised a net

debt of only 4 per cent of assessed valuation; the

fact was omitted that 90 per cent of this valua-

tion was all in one city which also had school and

city debts equal to 10 per cent.

10. Just plain bad business methods widely

endanger bonds; cities are careless in collecting

delinquent taxes; one city's arrears equal 80 per

cent of its annual levy; one city's agent paid over

200 bond coupons that did not belong to his city

at all; one unusually intelligent board thought it

had a deficit of $300,000 when it really had a

surplus of $354,000.

Mr. H. A. Metz is chairman of the committee

on non-partisan facts of the Institute of Public

Service and Dr. William H. Allen is secretary.
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Bureau of Public Welfare Proposed for St.

Louis County, Minnesota. A Report on the

Organization of the Public Welfare Agencies of

St. Louis County, Minnesota, prepared by

Robert M. Goodrich, executive secretary of the

Taxpayers' League of that county, at the sugges-

tion of State Senator Fred E. Bassette, contains

much of interest for students of county govern-

ment. The author reports that there are 16

public agencies for social welfare in St. Louis

county, supported in whole or in part by county

taxes and spending about $650,000 annually,

including a poor commission, probation officer,

child welfare board, supervisory agency for the

blind, county nurses, county health officer, a

work farm, a sanitorium, and others. Nine of

these agencies are controlled by boards, aggre-

gatirig 38 members. As the result of study of

the administration of these various agencies, the

author comes to the conclusion that administra-

tive responsibility for the varied activities should

be centralized, vested in the fewest possible num-

ber of persons, and the agencies correlated as to

function to make possible the exchange of ideas,

information and service.

In line with these conclusions the report recom-

mends the creation of a public welfare bureau for

the entire county of St. Ixmis, under the control

of the board of county commissioners which is

the elective body. It is proposed that the board

of county commissioners appoint a director of

the public welfare bureau from a list of three

eligible persons, submitted by the state board of

control, which is the state agency for charities

administration, and that this director have com-

plete executive management of all the county

agencies consolidated, including the appointment
and removal of all employees. An advisory

board of citizens of not less than seven members

a also recommended for appointment by the

county commissioners to confer with the director

of the public welfare bureau and report to the

county commissioners. Four divisions of the

bureau are suggested: (1) health, (2) institutions,

(3) service and family relief, (4) child welfare.

A special tax for the support of the proposed

bureau is advised, to be based upon budget esti-

mates submitted by the director and approved

by the county commissioners. A confidential ex-

change for the use of all social agencies, public

and private, the transfer of all purchasing power
to the county purchasing agent, and the keeping
of all financial records of the bureau in the county
auditor's office, are also urged.

The plan thus proposed accords with the pres-

ent-day trend toward consolidation in govern-
ment and better organization of local health and

welfare services on a county or district basis.

Similar studies of local governmental activities

looking toward their better correlation and more

centralized administration on a county basis have

recently been made by a joint legislative com-

mittee in New York state under the leadership of

State Senator Frederick M. Davenport. The
St. Louis county study advocates for later con-

sideration the division of the entire state into

districts, in each of which all health and social

welfare work shall be done under the control and

direction of the state. The county plan de-

scribed is therefore to be considered merely a

first step in a proposed general state reorganiza-

tion in Minnesota.

Certainly the program offered in the report has

much to commend it. Local welfare administra-

tion in Minnesota is apparently as ineffective and

wasteful as it is almost everywhere else. Health

and charities work in local communities is being

conducted in much the same way as fifty years

ago, although the amount of money being spent
has multiplied many times, and the duties de-

volving upon local authorities have become more

arduous and demand far more skilled treatment.

County and town government needs more thor-

ough study in every state, and such study as has

been made in St. Louis county in Minnesota will

undoubtedly stimulate other counties to do like-

wise. Its author, Robert M. Goodrich, and the

organization which he represents, the Taxpayers'

League of St Louis county, are to b congratu-

lated on a worth while contribution to the science

of government administration.

C. E. McCouBs.
*

P. R. Constitutional in Ohio. As we go to

press, word is received that the Ohio supreme
court has sustained the constitutionality of the

proportional representation provisions of the re-

cently amended Cleveland charter.
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H. CITY MANAGER NOTES

Edited by JOHN G. STTTTZ

Executive Secretary, City Managers' Association

Rush to Pay Poll Tax. Following the pub-

lication in a local paper of an article by the

manager of Nowata, Oklahoma, illustrating the

cost incurred by one man who forgot to pay his

poll tax, eight men were waiting for Manager
Oscar Dobbs when he arrived at the office the

next morning. During the day twenty-two

others came in and paid their poll taxes. Sev-

eral of them were men whose days of grace had

expired and for whom a warrant for their arrest

was about to be issued.

*
City Manager Fred Rhodes of San Diego,

California, has recommended to the council a

proposition to construct a boulevard around Bal-

boa Park. The proposition will go on the ballot

at the primary on March 20.

*
City Manager Graeser of Temple, Texas, is a

member of the executive committee of the League

of Texas Municipalities, and will be one of the

principal speakers at the convention to be held

at Bryan, Texas, on May 9 and 10.

*
The Town Crier. The second issue of the

Clarksburg Town Crier, published by City Man-

ager Harrison G. Otis under the authority of the

city government, tells, among many other in-

teresting municipal items, of the capture and im-

prisonment of nine members of a black-hand

gang who have been terrorizing the citizens of

Clarksburg.

*
City Manager Ernest E. Lothrop of Mansfield,

Massachusetts, has been granted an increase in

salary of $400 a year, making his present salary

$4,000 per year.

*
A Municipal Ice Plant which is owned by the

city of Hinsdale, Illinois, has been operated at a

saving of 30 per cent on the cost of ice to the

consumers, according to City Manager Frank D.

Danielson.

*
P. P. Pilcher, city manager of New Smyrna,

Florida, has resigned, effective March 1.

*
Colby and Boonville, Missouri, have been mak-

ing considerable progress in the campaign for the

adoption of the city manager plan.

The City Officials and citizens of Harriman,

Tennessee, have for some time been making an

investigation of the city manager and commission

forms of government in view of changing their

charter.

*
Berkeley, California, with a population of 56,-

036, adopted the city manager plan by a majority

of 2,160 out of a total vote of 8,312.

*
Knoxville Approves Manager Plan. The citi-

zens of Knoxville, Tennessee, cast their ballots

for a change of government on March 3. The

following are the results of the election:

City manager plan 3,882

Mayor-alderman plan .... 1,802

Commission form 295

*
The Indiana Senate has postponed indefinitely

the bill repealing the Indiana city manager law

and therefore the cities of Indiana may continue

to adopt the city manager plan when they so

elect.

*
The Charter creating the city manager form of

government for Albany, Georgia, did not carry,

and the case is now in the court to decide the

status of the plan. The city will be governed by
the mayor-council plan as formerly until a de-

cision is made.

*
C. M. Constitutional in Wyoming. The su-

preme court of Wyoming handed out a decision

on February 15 that the city manager law of that

state was constitutional with the exception of two

points out of nine. The court ruled that the

whole law was not void by reason of these two

unconstitutional provisions.

*
Tracey V. Stephens of Excelsior Springs, Mis-

souri, died at the Excelsior Springs sanitarium,

February 25, of pneumonia. Mr. Stephens had

been city manager of Excelsior Springs since

July, 1922, having come to that position from

Lansdown, Pennsylvania, a suburb of Philadel-

phia, where he was employed as a consulting

engineer. Mr. Stephens had conducted the af-

fairs of the city in a most satisfactory way, ac-

cording to Mayor Hugh Wilhite. His work anc

plans for the city will be a lasting record.
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Meeting American Civic Association in Wash-

ington. The officers of the American Civic As-

sociation are arranging for a day early in April,

when the Japanese cherry trees are in blossom,

a meeting of the Executive Board in Washington,
to be followed by a trip around the Federal City
and a dinner conference with the Washington
members of the association and others interested

in the right development of the capital of the

country.

The Lincoln Memorial is now open to the pub-
lic and the setting is gradually being brought into

i shape. Water has been turned into the reflecting

pool and the terraces have been sodded. The
white marble columns, set four-square on firm

foundations, frame the bronze figure of Abraham
I Lincoln which rests between the bronze tablets

bearing his words, which live in the hearts of the

American people.

*
If We Value Our Federal City, Let Us Protect

It The people of the United States have the

unique distinction of possessing a Federal City

designed for, and devoted to, a single industry
the manufacture of national government. Wash-

ington belongs to all the people. If it is to de-

velop in a worthy way it must have the interest

and support of the people. In a recent letter to

rederick A. Delano of Washington, after a

visit to the national capital, the eminent P-*jftJ
town planner. Mr. Raymond Unwin. says of.

Washington:

Lord Bryce's booklet on Washington and iu site is a

good piece of work, and I am (lad to notice what em-
phasis he lay* on the beauty of the situation and of the

surroundings of Washington. I feel that in the new
Lincoln Memorial the traditions of the city have been

worthily maintained if not surpassed. If the future ad-
ditions to that central group of building* around the
Mall can be considered with anything like the care, and
treated with anything like the spirit and capacity that
have given you the glorious Lincoln Memorial, then,
indeed, the surpassing beauty of the center of the city
will be aarared and will become an example to all modern
town*. I hope, however, that those with whom the
eare of the city reals will not overlook the importance of

preserving uninjured that fine setting to which Lord
Bryce gives o much attention, and that a somewhat
stricter control may be kept on the development of the

outskirts, particularly those outside the area included in

the definite Washington plan, because it is evident from
what has already happened that the views from the

steps of the Lincoln Memorial, from the Capitol, and
other points of vantage, may soon be so seriously injured
by ragged and incongruous developments on the out-
skirts as to detract materially from the central area. I

believe public opinion will probably prove strong enough
at no very distant date to secure the rectification of the

damages to the central area which some of the semi-

temporary war buildings have effected; because there

are constantly before the eye in the parts of the city in

which the country takes special pride. But the public
are much lees able to appreciate the broad scenic effects

or to realise how these can be preserved by proper guid-
ance of the development. I wish it were possible to

create a planning commission for Greater Washington
and to have a scheme of development prepared which,

apart from the practical considerations that must, of

course, be provided for, would be directed to preserving
the surrounding scenery from injury and so ordering the

future developments and preserving sufficient of the

prominent points to secure woodland cover and the

general background of foliage to the pictures which the

beautiful groups of central buildings make, and will, I

hope, continue to develop.

It is to protect the development of Washington
that the American Civic Association is announc-

ing for the autumn its fact service on the Federal

*
Obstruction Tactics Threaten the Washington

Plan. On February 44, just seven working days
before the adjournment of congress, an obscure

item in the third deficiency appropriation bill for

the current year came before the house of repre-

sentative.*. It read:

For repairing and reconstructing the main conserva-

tory of the Botanic Garden, including personal services,

labor, materials, and all other expenses incident to such

work, fisoal years 1923 and 1924, SI 17.035. The fore-

going work shall be performed under the supervision of

the architect of the Capitol after consultation with the

director of the Botanic Garden.

On the floor of the house Representative Mad-
den stated that there was great danger of the

present building falling down with "great loss of

life as a result."

Those who read the article on The L'Enfant
Plan and ike Botanic Garden in the REVIEW for

July, 1921, will remember that the present Bo-

tanic Garden, with its conservatory and its house

in which the superintendent lives, cuts across the

mall approach to the Capitol, and that the loca-

tion of the impressive Grant Memorial, unveiled

last year, and of the Meade Memorial, in course

of construction, within the old Botanic Garden,
have sufficiently indicated the will of congress
that the Burnham plan for the development of

this area be carried out. It was with some sur-

prise, therefore, that those who have advocated

the removal of the old conservatory, read in the
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evening paper that the house of representatives

had voted for this expenditure to rebuild the

conservatory in its present incongruous location.

Representatives Cooper and Stafford of Wiscon-

sin opposed the appropriation to rebuild the con-

servatory on the grounds that it would delay for

many years the development of the mall ap-

proach to the Capitol as advocated by the Fine

Arts Commission. In spite of this vigorous op-

position the bill included this item when it went

to the senate.

The senate sub-committee, at the request of

many civic organizations and public-spirited in-

dividuals, reported a substitute item, which as

adopted by the senate read :

For the removal and re-erection of the main conserva-

tory on a site south of the Capitol in the area set apart

for the enlargement of the Botanic Garden, including

personal services, labor, materials, and all other ex-

penses, incident to such work, fiscal years 1923 and 1924,

$117,635, etc.

When the bill went to conference the house

conferees decided to let the whole matter go over

to another congress. The $117,635 which could

have been claimed towards the building of a new

conservatory was declined. If the old conserva-

tory is as dangerous as it was claimed on the

floor of the house the lives of caretakers and

visitors are threatened daily; but the house com-

mittee evidently prefers to risk human lives

rather than allow this particular glass house to

be removed.

The incident would be laughable were it not

for the fact that the appropriation would prob-

ably have slipped through in the rush of the

closing days if the eternal vigilance of those who
"watch" congress had not brought the matter to

the attention of the senate committee, and if it

had slipped through the almost certain result

would have been to delay the development of the

approach to the Capitol and the setting for the

Grant and Meade Memorials for another gen-

eration.

The realization of the plan for Washington

ought not to hang on such a slender thread of

chance. There should be a well-informed public

opinion, zealous to protect the plan, which would

make flagrant proposals to obstruct the plan so

unpopular that no committee in congress would

dream of supporting them.

National Parks in the Last Days of the 6yth

Congress. The American people have become

accustomed during the past few years to a con-

gress in almost continuous session. The pros-

pect that nine months will elapse before the first

regular session of the sixty-eighth congress re-

sulted in a concentration of pressure upon con-

gress by advocates of special favors for the home

folks.

The provision for the all-year-park included in

the Bursum bill (S. 3519) which passed the senate

August 17, 1922, and came before the house

committee on Indian affairs for hearings on Janu-

ary 11, 1923, was hotly contested. Representa-

tives of scores of organizations comprising many
thousands of civic-minded men and women op-

posed the park features in this bill. The park

was advocated by those who reside near it.

Secretary Fall appeared personally in behalf of

the bill. There was no doubt that a park within

the Mescalero Indian Reservation was desired by
the local citizens. No evidence was offered be-

fore the committee to prove that the land was of

national-park quality or that it conformed in any

respect to the definitions of a national park set

forth in the American Civic Association's Primer

on Parks. The committee was not in possession

of the expert opinion of the National Park Service

concerning the area. After the public hearings

the committee endeavored to agree upon an

amended bill which would have eliminated some

of the objectionable features but which would

have created a national park of an area yet un-

proved in qualifications and an area which, ap-

parently, could not be entirely alienated from the

Indians. The committee, however, was unable

to agree upon this amended bill and congress

adjourned leaving the bill in committee.

Secretary Fall had announced his policy that

he would like to have incorporated into the na-

tional park system all areas offered in gift. He
had made it clear that he would like to see the

service of national parks extended to all parts of

the country. He failed to take into considera-

tion that nature has not distributed her scenery,

like the members of congress, geographically.

He failed to profit by the experience of cities.

Municipal officials have learned by sad experi-

ence that they cannot accept all gifts offered to

the city. Municipal officials are becoming in-

creasingly discriminating in their acceptance of

gifts. National officials should be equally dis-

criminating. The theory that the National Park

Service should accept all gifts of land and so in-

crease its acreage without regard to quality of the

landscape or national appeal of its scenic wonders

is one which leads straight to confusion and
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ultimate destruction of the national park system,

brought together over a period of years at great

cost of effort and service. It is true that there

are a few areas within the present system which

may not come up to the standard, but if the na-

tional park system becomes a catch-all for park

areas desired by every village and hamlet and

town it will become a national scandal equal to

the rivers and harbors appropriations and the

post offices of old. The only safety for the na-

tional park system is that its areas should fall so

dearly within the national standard that they

unquestionably can be protected against aliena-

tion to other uses.

Acting upon this theory the American Civic

Association opposed the passage of the Slemp
bill (H. R. 12953) to establish a national park in

Virginia to be called Appalachia National Park,

comprising some five thousand acres on the sum-

mit of Knob Mountain to be donated to the

government. The area had been examined by
an official of the department of the interior, but

not by any member of the National Park Service.

At the hearing on the bill before the house com-

mittee on public lands a representative from

Kentucky appeared with rival claims for another

national park a few miles across the line in Ken-

tucky. But the American Civic Association was

not satisfied to oppose the bill without offering

a constructive alternative. It was urged that

the area would undoubtedly make an excellent

state park and the proponents of the bill were

given cordial invitations to attend the State Park

Conference to be held at Turkey Run State Park,

Indiana. May 7, 8 and 9. This bill died in com-

mittee as did a similar bill introduced into the

senate by Senator Swanson of Virginia.

Unfortunately the Barbour bill to exchange
certain lands and extend the Sequoia National

Park to include the beautiful Kings River Valley,

introduced into the sixty-seventh congress on

June 29. 1921, also died with the adjournment of

congress. The National Park Service had passed

on this land. The National Parks Committee,

composed of organizations interested in, and in-

formed concerning, parks, had endorsed the bill.

The national forest service had advocated it.

The American Civic Association had urged the

passage of the Barbour bill during the sixty-

seventh congress because the power interests look

with longing eyes on these valleys which rival

the Yosemite, as cheap reservoirs for compound-

ing water to develop enormous power projects for

profit.

A philosopher cannot refrain from reflecting

that it seems harder to secure the passage of a

bill clearly in the interests of the people at large

than to push through bills in the interests of

local groups who know exactly what they want

or in the interests of commercial groups who
stand to profit by free use of the public domain.

HAPT.F.AM JAMES.

IV. MISCELLANEOUS

A Social Service News Syndicate. Better

-, Inc., publisher of Better Time*, the lively

magazine published each month under the editor-

ship of Mr. George J. Hecht, has inaugurated the

Better Times Syndicate. The purpose of the

Syndicate is to provide its members with news

and editorial service dealing with various phases
of civic development, housing, city planning,

public health, education, safety and recreation.

Newspapers, magazines, chambers of commerce,

etc., are subscribing to the Syndicate in gratify-

ing numbers.

Prominent men engaged to write feature stories

for the service include Dr. George E. Vincent,

Lawson Purdy, Walter Camp, Heinrich Van
Loon and Arthur Guiterman.

A nominal charge is made proportionate to the

size of the community in which the subscribing

publication circulates. The address is Better

Times Syndicate, 100 Gold Street, New York.

Proposed that Chicago River Become Drive-

way. A novel plan for utilizing the space now

occupied by the Chicago river and for increasing

street facilities as a relief for congestion has been

submitted by Angus S. Hibbard, consulting en-

gineer, to Charles H. Wacker, president of the

Chicago Plan Commission. Mr. Hibbard states

that the Chicago river is used less and less each

year for purposes of navigation beyond Michigan

Boulevard. He, therefore, proposes to close the

river for navigation at Michigan Boulevard and

to construct on concrete piling a street the entire

width of the river for nearly two miles. He
would provide access for motor vehicles of all

kinds where needed and preserve all bridges and

construct others so that the new street would be

crossed at the levels of the present river. Prop-

erties now backing on unused river docks would

thereafter be located on valuable street frontage .

Mr. Hibbard concludes that the Chicago river
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was never a thing of beauty and is now, as a river,

of little use. Before spending millions on other

plans he asks consideration for the possibilities of

making the river a great thoroughfare rather than

to confine Chicago still more within her loop

boundaries and to compel her forever to gaze

hopelessly on a great open sewer.

*
A Correction. We regret an error in the note

upon the Long Beach manager recall in the

January issue, which appeared under the name
of Mr. Paul B. Wilcox, but which was in fact a

mistake of the editor. The water meter alterca-

tion which was attributed to Long Beach really

occurred in Lawton, Oklahoma, which city aban-

doned manager government on November 7,

1922.

*

The Eleventh Annual Convention of the

League of Texas Municipalities will be held at

Bryan, Texas, May 9 to 10.

*

Mr. Warner C. Brockway, formerly of the

Michigan State Department of Health, has joined

the staff of the Duluth Taxpayers' League.
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Mayor Doremus, who was backed

by union labor in the election, is al-

ready confronted with a demand from

the car men on the municipal street

railway for a 20 per cent increase in

wages and for recognition of the street

car men's union.

A big fight centered around the

municipal court. The four judges who
have been leading the program for the

new unified court were up for re-elec-

tion. Of these Judges Keidan and
Cotter were re-elected, but Judges
Marsh and Heston were defeated.

The places of the latter will be filled by
two new men pledged to sustain the

new court but supported solidly by its

enemies. A hopeful feature is the

pledge of all seven judges elected to

sustain the new court and to develop
the psychopathic and probation fea-

tures and to oppose political influence.

The disappointing feature, however, is

that the majority control of the court

passes out of the hands of those who
made it and are responsible for its

success.

The Royal Com-
Royal Commission Re- mission on London
part. Again* Con**, Government has re-
idation of Metro- ,

,., - , ported against any
polttan London ,

changes in the pres-

ent multiple system of local govern-
ment in London which would centralize

the numerous local governments under

a single authority. The commission

has been sitting since December, 1921,

and its findings will be of great interest

to Americans who live in large urban

areas governed by two or more over-

lapping local governments.
The London County Council, which

now exercises authority over Metro-

politan London in a few matters,

notably education and public health,

sponsored the plan for consolidation,

but the numerous metropolitan bor-

oughs opposed it successfully. Local

pride is strong in London as with us

(as many who live in Boston, Cleveland
and other cities can testify) and the

London boroughs are joyful in the

thought that the "imperialistic" de-

signs of the County Council have been
frustrated. However, we predict that

the matter is no more settled in London
than is our cities which, like Chicago,
suffer under the wastes and duplica-
tions of a multiplicity of local govern-
ments.

Metropolitan London is blessed (or

cursed) with an extremely complex
government. There is nothing in the

United States like it, although our
condition is often bad enough. There
is first of all the City of London, that

ancient corporation governing the ter-

ritory contained, for the most part,
within the old city wall. Then there is

the administrative county of London
governed by the County Council, from
which, however, the City is excluded.

But the administrative county is com-

posed of 28 metropolitan boroughs,
each maintaining a separate govern-
ment with its own mayor and council.

There are also 28 boards of guardians,
26 assessment committees, four boards

of managers of school districts, one sick

asylum board and one metropolitan

asylums board. In addition there are

various boards, such as the Metro-

politan Water Board and the Port of

London Authority, with jurisdiction

over areas extending beyond the admin-
istrative county.
To the average American this pre-

sents a prima facie case for consolida-

tion. Not so to the Londoner. Never-
theless there is sentiment in favor oi

consolidation and simplification. The
London Municipal Journal is a par-

ticularly staunch advocate of the lat-

ter. In the long run such opinion will

prevail.



MINOR HIGHWAY
PRIVILEGES as a

SOURCE of CITY
REVENUE

A REPORT OF THE NATIONAL
MUNICIPAL LEAGUE COMMITTEE

ON SOURCES OF REVENUE

Supplement to ike

NATIONAL MUNICIPAL REVIEW
for MAY, 1923. Vol. XII, No. 5

PUBLISHED BY

NATIONAL MUNICIPAL LEAGUE
261 Broadway, New York



FOREWORD
IN 1921 the committee on Sources of Revenue of the National

Municipal League called attention to minor highway privileges

as an undeveloped source of municipal revenue. It is the purpose

of this report to discuss these minor highway privileges in greater

detail than was possible in our more general statement. This re-

port is based on material prepared by Miss Mabel Newcomer,

Ph.D., Professor of Economics at Vassar College, and is to be con-

sidered as a supplement to the reports which this committee has

already made dealing with New Sources of Revenue; Assess-

ment of Property for Taxation; and Special Assessments for the

Financing of Public Improvements.
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MINOR HIGHWAY PRIVILEGES AS A
SOURCE OF CITY REVENUE

By the Committee on Sources of Revenue

I. INTRODUCTION

N ITION

MINOR highway privileges are de-

fined, by the bureau of the census in

the Financial Statistics of Cities, as

"licenses or easements granted for uti-

li/ing, for purposes specified, portions
of the highway or space above or below
it. . . ." Included in those are the

privileges of exca\ at ing sidewalk v;t ult s,

in^ o\ erhanging signs, or building
balconies or other projections.
No one walking down a city street

can fail to l>e impressed with the num-
ber of more or less necessary impedi-
ments t<> traffic; piles of material where
new buildings are in the course of con-

st nut ion; open manholes where gas
mains are being repaired; coal chutes;
sidewalk lifts; piles of boxes in the proc-
ess of being loaded or unloaded; and

comparatively harmless street clocks,

harl>er poles and gasoline pumps. For

privileges it is customary, in most
cities, to make some more or less nomi-
nal charge; but in few instances has

any effort been made to develop these

charges as a definite source of city rev-

enues. Commissions on new sources

of revenues, and other bodies and
officials concerned, have not overlooked
this source. They have frequently
considered, and almost as frequently
recommended, new or increased charges
for minor highway privileges. But
only rarely has any action been taken

upon these recommendations, perhaps
because the yield at best would be far

from adequate to meet the city's need.

Major highway privileges, i.e., the

operating franchises of public utilities,

are far more valuable. In 1919 l these

yielded 93 per cent of the revenue ob-

tained from all highway privileges in

cities of 30,000 population and over.

But the more valuable franchises have
been disposed of long since. Moreover,
where public utilities are adequately
controlled it would seem desirable, since

their KH i< cs are essential to the gen-
eral welfare, that they should be re-

quired to maintain low rates for these

rather than that they should be per-
mitted to charge higher rates and then

return them in part to the general

public in the form of franchise taxes.

With minor highway privileges the

situation is somewhat different. Pub-
lic utilities facilitate traffic, and it is

important not to interfere with them
but, the uses of the street for which
minor highway privileges are granted
tend rather to impede traffic, and any
unnecessary use should be discouraged.
A charge for storing building materials

in the streets, for instance, will discour-

age avoidable delays in removing them.

Consequently there is no objection to

charging "what the traffic will bear"
in most cases.

1 This and the following data are from the

United States census bureau's Financial Statistics

of Cities. This report was not published by the

census bureau for the year 1920, and the 1921

report contains only a part of those cities of

30,000 population and over, and does not differ-

entiate between major and minor highway

privileges.

273
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REVENUE FROM MINOR HIGHWAY
PRIVILEGES

Cities have not had adequate ex-

perience with these sources to indicate

the amount of revenue that they can

be made to yield. The income de-

rived from them thus far is small. In

1915, when the yield of minor highway

these sources is derived in one city in-

dicates that these are almost untouched
sources. Only in New York, Chicago
and Baltimore has any considerable

development of these charges taken

place, and even here there is opportu-

nity for further extension. These
cities obtain only one-tenth of 1 per

cent, five-tenths of 1 per cent, and

YIELD OF MINOR HIGHWAY PRIVILEGE DUES IN CITIES OF 30,000 POPULATION AND OVER IN

1919, SHOWING THOSE CITIES OBTAINING THE LARGEST AMOUNT FROM EACH SOURCE

Source
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payment; and probably also more
lucrative in spite of some additional

cost of administration.

In the case of sidewalk vaults, bay
windows, porches and other com-

paratively permanent uses of the

streets, in so far as they are permitted
at all, an annual charge varying with

the space occupied should be imposed.
The rates will vary necessarily, as the

value of the privilege varies, for differ-

ent kinds of privileges in different cities,

and in different streets in the same

city, but they will tend to equal full

rental value as nearly as that may be

ascertained. For the temporary uses

also, such as sidewalk stands and the

storage of building materials, the

charge, although not recurring, should

vary with the length of occupancy as

well as space occupied. Other factors

to be considered are the extent to which
the highway is obstructed and any
damage to pavements which may re-

sult. Needless obstructions should be

forbidden, and where privileges inter-

fere with traffic the charge should be

heavy enough to prevent unnecessarily

prolonged use. Any injury to pave-
ments should be repaired or else met

by the charge.
The two minor highway privileges

receiving the most attention as sources

of revenue are sidewalk vaults and
street advertisements. For this reason

the committee presents the situation

with regard to each of these in the

following two sections of this report.

II. SIDEWALK VAULTS

Sidewalk vaults are one of the most
valuable of street privileges, but they
are rarely licensed at a rate even ap-

proximating their value. A nominal

charge for a permit is often as much
as any city attempts to make, and not

all cities charge even this. Very few
cities report any revenue at all from
this source, and none report any large
amount.
The abutting property owner always

has special rights in using the streets,

and where the fee of the street is in-

vested in the abutting property owner
it is open to question whether the city
can control the construction of such

vaults, or place special charges on

them, as long as they are safe and do
not interfere with the proper use of the

streets. But if no special charge can
be imposed they can still be assessed

and taxed with other real estate under
the general property tax. This is in

fact done to some extent. In New
Haven, for example, the value of side-

walk vaults is definitely included in

the value of real estate. And in all

cases the presence of such vaults adds
to the value of the adjoining property
and the increased value is probably
in some measure reflected in the as-

sessed value of the property. If the

city holds fee title to the land, how-

ever, it is entitled to something more
than a tax on the assessed value of the

property, and the full rental value of

such space may be charged.

CHICAGO EXPERIENCE

Chicago led the way in imposing

special charges on sub-surface area

vaults. These charges, when first

imposed in February, 1904, equalled
2 per cent on a value obtained by as-

sessing the area at one-tenth of the

average assessed value per square foot

of the abutting property. This was
later raised to 4 per cent, and since the

assessed value of property in Chicago
is about 25 per cent of actual value

this made a rate equal to one mill on
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the market value of abutting prop-

erty, a very low charge. In those

cases where the vault extended more
than fifteen feet below the surface one-

half of the above rate was charged for

every twelve feet, or fraction thereof,

in depth. This measure resulted in

some eight suits being started against
the city to determine the right of the

city to make such charges. In the

decisions handed down by the supreme
court of the state it was held that

in many parts of the city the fee to the

property rested in the abutting prop-

erty owners, and that in consequence
no rental could be charged by the city.

As a result of these decisions, those

property owners in the districts in

which the fee to the streets was in the

city petitioned the city council for

repeal of the ordinance, in as much as

it could not be universally enforced;

and in January 1912, the council

passed a new ordinance repealing the

rental charge, and imposing instead a

flat rate of five dollars for the first

4,000 cubic feet, and one dollar for

each additional 1,000 cubic feet or

fraction thereof. The yield of the

original charges proved to be small,

largely because of the uncertain status

of the charge. It never attained the

estimates made at the time when it

was first imposed . The present permit
fee yields much less. Only $2,578 was
derived from it in 1919.

RATES IN OTHER CITIES

In Baltimore an annual charge is

levied on the value of the area of the

vault. The rate is 5 per cent of a

valuation obtained by assessing the

area of the vault at one-half of the

assessed value of abutting property.
Since property is supposedly assessed

at full value in Baltimore this would
seem to be a heavy tax, but the actual

yield reported is very small.

Omaha, Nebraska, obtained between

$16,000 and $17,000 from this source

in 1918, the first year that such a

charge was made. The rates in this

city are fifteen mills for sidewalk space
and twenty-five mills for other. This

rate is on the assessed value of the

area of the vault, such assessed value

to equal the average assessed value of

abutting property. Taking into con-

sideration the fact that real estate in

Nebraska is assessed at only 20 per cent

of its value this means a rate of three

to five mills on market value. This

is a much lower rate than that in

Baltimore and less than one-fourth of

the usual tax rate on real estate as a

whole in Omaha.

Lincoln, Nebraska, has been levying
a rental charge for a number of years
which varies, as do those in Balti-

more and Omaha, with the floor space
of the vault and the assessed value

of the abutting property. The rate

amounts to approximately two mills on
actual value, a rate lower than that

in Omaha. The general property tax

rate in Lincoln is usually higher than
that in Omaha. Owing to the low
rate and the small size of the city, the

yield is very small.

In New York, Philadelphia, Buffalo

and a few other cities, a considerable

initial charge is made for the permit,
but there are no further payments and
the revenue accruing is comparatively
small. It was estimated by the com-
mission on new sources of revenue of

the City of New York in their report
in 1913 that the revenue that New
York city could derive from vaults

under certain business streets would
be over one million dollars. While

this estimate covered some of the most
valuable districts of the city it was for

only a very limited area. The total

revenue which New York might obtain

would be very much larger. Any ex-

act estimate is impossible since the city
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does not have complete records of per-
mits granted.
The extensive use of sidewalk vaults

is confined to the larger cities, and only
in these do they have any great value.

But these cities, at least, could derive

a very considerable sum from this

source by imposing a reasonable charge
on all vaults. In many cases such

space is used for basement restau-

rants, stores and barber shops, and has

very great value to the occupants.

DETERMINATION OF VALUES AND
RATES

What constitutes a reasonable rate

of charge for vaults is not very dear.

The value of the vault space varies with

the value of the abutting land, and

charges should vary accordingly. In

consequence the assessed value per

square foot of abutting property multi-

plied by the square feet of floor space
of the vault would seem to be the most

satisfactory basis. Inside lots of uni-

form depth should be used as a stand-

ard for this since the average value

per square foot of abutting property
will vary with the depth of the lot wit h-

out in any way affecting the value of

adjoining sidewalk vaults. Square feet

are chosen in preference to cubic feet

because, while the depth of the vault

affects its value, the value depends
more directly on floor space than on
cubic contents. The factor of depth

may be taken into account by increas-

ing the rate with the depth, perhaps,
like the former charges in Chicago,

adding one-half of the original rate for

every twelve feet (or fraction thereof)
of depth after the first fifteen feet.

But the rate that should be charged
on this valuation is difficult to deter-

mine. If the city holds the fee in the

streets it is entitled to full rental value;

but it is not easy to ascertain such

rental value. The vaults can be used

only by abutting property owners, and

consequently there can be no com-

petitive bidding for them. The actual

value of the use to which such vaults

are put might be ascertained, but the

occupier may not be using them to the

best advantage. Vaults now used for

coal bins or for storage purposes might
conceivably be used to better advan-

tage for basement shops. Moreover,
vaults are usually constructed by the

owner of the abutting property, and
his investment must be taken into ac-

count. The assessed value of the

abutting property is an indication of

the relative value of vaults in different

streets and districts, but it does not

determine directly the actual value of

any one vault, which, being under the

surface only, cannot compare in value

with the value of the adjoining land.

The rates proposed for New York city

by the commission of new sources of

revenue and by other investigators,

and the rates actually used in those

it ies experimenting with such charges,

vary from one mill to fifty mills on a

value equivalent to the estimated

actual value of abutting property per

square foot. As yet there is no

standard. The brief experience of

Omaha seems to indicate that a five

mill rate on the dollar of value is a

conservative charge and will yield an

appreciable return. Probably a higher
rate could be charged without in-

justice. It is the suggestion of this

committee that the initial rate in any
city be not less than five mills. Once
this has been put into operation it

will be possible to increase it or de-

crease it to meet conditions on the

basis of known facts.



278 NATIONAL MUNICIPAL REVIEW SUPPLEMENT [May

III. OUTDOOR ADVERTISING

Outdoor advertising is the second

important undeveloped source of rev-

enues from minor highway privileges.

The amount obtained from this source

in 1919 in cities of 30,000 population
and over was $92,581, or 10.2 per cent

of all revenue from minor highway
privileges. Forty-nine per cent of this

amount came from New York city.

Baltimore and Chicago are the only
other cities reporting more than $5,000

from this source and only eighteen
other cities report any revenue at all.

BASIS OF LEVY

All signs projecting into the street,

or in any way occupying a portion of

the public highway, are subject to

municipal regulation and special

charges. Billboards or electric signs

on private property, if set back from

the street, and if fire-proof and other-

wise safe, and also not injurious to

public morals, are not so clearly sub-

ject to further regulation. Some cities,

notably Chicago, have carried control

further than this, but it hasnot yet been

established beyond dispute that the

projection of the sight of an advertise-

ment into the public highway consti-

tutes a special highway privilege, as

does the actual physical projection of

the advertisement; and consequently
such advertisements are probably not

subject, for the present, to highway
privilege dues. But if billboards on

private property cannot be charged
for special highway privileges they can

be reached by taxes. Where taxes

must be uniform on all property they
can be taxed as other property. Where

special taxes on property are permitted

they can be subjected to heavier taxes

than other property. Or they may be

reached by business taxes, as in

practice they are reached when taxed

at all. Such advertising is usually

profitable, and not always desirable,

and may therefore be made subject
to rather heavy taxation.

Those advertisements actually oc-

cupying the public highway can be

reached by special privilege charges.
Such charges may be heavy, both be-

cause of the profitableness of ad-

vertising and because there is no good
reason for encouraging it. Some cities

have already restricted it materially;
and many cities would probably prefer
to place very definite restrictions upon
it, or even to prohibit it entirely. But
in so far as advertising is tolerated at

all it may become a source of con-

siderable revenue.

The ways of reaching advertising
are various, as already indicated. The

charge may be placed on the ad-

vertising company or agent, or on the

bill poster; or it may be put on the ad-

vertisements themselves. The charges
on the companies are business or oc-

cupation taxes, flat or graded in pro-

portion to gross earnings, or bills posted
or some other rough measure of busi-

ness transacted. Those on the ad-

vertisements may be ad valorem, in-

cluded under the general property

taxes, flat, or graded according to

kind of advertisement, or area; or they

may be charges for special highway
privileges, perhaps a nominal charge
for a permit or a small inspection fee,

perhaps a charge graded by area, kind,

gross receipts, or the cost of erection,

to approximate the true value of the

privilege. All of these are considered

here because of their close relation-

ship to minor highway privilege dues

on advertising.

ADVERTISING AGENTS LICENSE

The business license is the usual

way of reaching advertising at pres-
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ent. This generally takes the form of

a flat rate tax on bill posters, sign

painters or advertising agents. Some-
times the charge is only $10, or per-

haps $25; but it frequently rises to

$100 or $200, and occasionally to $300
or $400. Such rates as these are ob-

;->ly discriminatory and repressive
in intention. The result of high flat

rates is, however (judging from the

number of companies licensed in the

i imposing them), not so much to

k the business as to encourage the

concentration of bill posting in the

hands of one or two companies. If

--ion is desired the tax must be

graded in proportion to business. This

is sometimes done. Other license taxes

are on the signs or billboards them-

selves, and these, particularly when
ortioned to area, are far more

equitable and may be made either more

profitable or more repressive than the

flat rate taxes, as preferred.

Of those cities reporting flat rate

taxes on advertising, fifty-two tax

rtising agents and agencies at

rates varying fn>rn $5 to $500; ninety-
two tax bill posters at rates varying
from $1 to $400; twenty-four tax dis-

tributors of hand bills and pamphlets
from $2 to $550; sixteen tax car

ad\-rii>ements from $30 to $300; two
tax billboards from $3 to $10; and
two tax electric signs from $1 to $10.*

ThU i- the more usual form of tax.

Some taxes, however, are graded

according to gross receipts and some

vary with the area of the advertise-

ment. Two cities tax bill posters in

proportion to gross receipts; four tax

* Tbis and the following data are obtained

from the report of the census bureau on Specified

Source* of Municipal Rtttnue, 1917, with addi-

tions and revisions from a questionnaire sent

out to cities with more than 30,000 population
in 1919. A number of changes have doubtless

been made since but such more recent data

indicates that this list is still representative.

advertising agencies in this way; and
one taxes street ear advertisements on
this base. Business license taxes on
advertisements graded according to

area occur occasionally and are in-

creasing. But there seems to be no

tendency to standardize them. Of
thirteen such taxes nine are based on

square feet or yards, with rates varying
from one-fourth of a cent per square
foot to ten cents per square foot. One,
baaed on square feet, has a varying
rate according to the location of the

advertisement. One is at the rate of

fifty cents a running foot, and two are

graded roughly into a few classes

according to area.

BILLBOARDS

Billboards on private property can

probably be reached best by a business

license tax proportioned to area. The
size of the board is not, however, a

sufficient indication of its ability to

pay taxes, for a billboard on Broadway
or Forty-Second Street in New York

city is immensely more valuable than

one of the same size in a small village.

"Model" billboard taxes, therefore,

usually proportion the rate to the size

of the city as well as to area. This

is the method prevailing in France.

Even this is not sufficient. A bill-

board on Broadway or Forty-Second
Street is more valuable than in a more
remote part of the city; and it is ob-

vious that a billboard in some parts
of New York city might be less valu-

able than one on the main street of

a much smaller city. And even the

district does not determine entirely.

Two billboards in the same block may
have different values because one has

a greater "area of projection" than

the other. This area of projection
does not depend entirely on the size

of the board. A billboard at the head
of a street, or in a curve, may be seen
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for blocks, and in consequence this

site is many times more valuable than
an adjoining one with a different fac-

ing. The simple way of accounting
for all of these factors size, district,

and area of projection is to tax the

board on its rental value (or the capi-
talized value of its rental if taxed as

real estate). This may not always be

easily ascertained, but it can hardly
be more difficult to determine than
the assessment of other real estate.

Electric signs not projecting into the

highway should be taxed in the same

way.

PROJECTING SIGNS

Those signs, electric and other,

actually occupying any portion of the

public highway can be charged an even

higher rate for this special privilege;
for in this case the full rental value,

with the proper discount for cost of

construction and maintenance (or, in

other words, the rental value of the

location occupied), should go to the

city rather than to any private prop-

erty owner. Such rental value is

more difficult to determine than in the

first case, but it can probably be as-

certained. It is doubtful whether the

four factors of size, district, kind of

sign, and area of projection, which
determine the value of the sign, can
be accounted for in any simpler way.
A further factor to be considered is

the extent to which a sign may impede
traffic, but any sign which seriously
interferes should be prohibited entirely.

CAR ADVERTISING

Advertising in public conveyances,
when taxed at all, is ordinarily taxed

at a flat rate. Such advertising is

usually very profitable, and not partic-

ularly objectionable. It is occasion-

ally taxed on gross receipts, as in San

Jose, California, where it falls under
the business tax on gross receipts.
A net receipts tax is preferable, and
such a tax can readily be imposed where
the city has the power to tax business

thus. Such advertising is actually
taxed in this way in Chicago, together
with the franchise tax on street rail-

ways.

IV. ADMINISTRATION

The committee wishes to call atten-

tion to the fact that the charges for

minor highway privileges which it has

suggested cannot be made fair or pro-
ductive unless adequate machinery for

administration is created. The meth-
ods of administration now being fol-

lowed in New York city, Chicago, and
Baltimore are worthy of note.

In New York city minor highway
privilege dues are collected through
the following offices: the five borough
presidents, the department of licenses,

the department of docks, the depart-
ment of water supply, gas and elec-

tricity, the city clerk and the bureau
of buildings.

In Chicago, the majority of the

charges are made by the bureau of

compensation, though some are admin-
istered by the bureau of streets, the

department of buildings and the city
clerk.

In Baltimore, the administration

has been centered almost entirely in

the bureau of minor privileges. While
this practice commends itself to the

committee, we are not certain that it

is the best practice for large cities.

Centralization undoubtedly serves to

increase the efficiency of the adminis-

tration. There are some privileges,

however, which require the approval
of other municipal departments, such,
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for example, as the laying of conduits

in streets, and the erection of gasoline

curb pumps. In New York, illumi-

nated signs outside of the building line

can be erected only upon the approval
of the bureau of buildings and of the

department of water supply, gas and

electricity. The levy is then made at

the rate of ten cents per square foot

by the city clerk.

It is clearly impossible to set up a

bureau of minor highway privileges in

a city government with complete con-

trol over matters involving streets,

buildings, traffic and fire and police

protection, l>ecause these functions are

entrusted to other city departments.
It is. therefore, probable that certain

of the minor privileges dues should

rightfully be administered directly

through the regular depart men t> rather

than through a central office.

In setting up the administrative

machinery it is necessary to distinguish
Itetwern permits and between renN.

On the basis of suggestions offered in

this report, an individual desiring to

construct a sub-surface vault within

street lines, for example, would be

required, first, to secure a permit to

construct such a vault, and second, to

pay annually a rental charge for the

privilege of maintaining the vault.

Permits involving minor highway priv-

ileges should be issued only on the

approval of the regular city department
or departments involved. The le\ry
and collection of annual rents, how-

ever, should be entrusted to a special
bureau or department of the city

government.
As a compromise measure, the

bureau of minor highway privileges

might accept applications for all per-
mits and act as a clearing house for

securing the approval of the various

departments involved. This function

would be assumed in addition to its

primary function of administering the

annual charges such as those to be

levied on outdoor advertising and on
vaults. The advisability of such a

plan depends primarily on the physical

arrangement of the offices of various

departments involved and upon the

degree of centralized control which
e\Ms over municipal administration.

This varies from city to city.

The suggestions of the committee
with regard to administration may be

summarized as follows:

1 The issuance of permits involving
minor highway privileges should rest

primarily with the regular municipal

departments involved.

2. The administration of minor high-

way privilege charges other than

permits should be entrusted to a single

office or bureau except where this

centralization would overlap the work
of other established departments. This

bureau might be made also the central

clearing house for the issuance of per-
mits involving minor highway privi-

leges.

3. All collections should be made

through or under the control of the

collecting office of the city.

Beyond these general suggestions,
the committee believes it impossible
to draw up any definite set of recom-

mendations with regard to adminis-

tration. Conditions differ widely in

different cities.

V. CONCLUSION

It is the conclusion of the committee that they represent the use of public
that minor highway privileges are at property by private individuals for

the present time a neglected source of

municipal revenue in spite of the fact
personal profit. So little has been

done to tax these minor highway privi-



leges that it is impossible to estimate

how much revenue they might be made
to yield. While there is no possi-

bility of making them a major source of

income, it is clear that in the larger

cities, at least, these privileges are of

immense value and can and should be

made to return a very considerable

revenue to the public treasury. Since

there is no danger that heavy charges
will interfere with any but unimportant
and, in most cases, undesirable uses of

the public highways, there is every
reason for developing minor highway
privilege charges extensively. We con-

clude, therefore:

1. There is no reason why cities

should not charge full value when

granting privileges for such minor uses

of the streets as are necessary, or not

undesirable. In view of the difficulty

in most cities of obtaining adequate
revenues, it seems important that this

source of revenue should be developed.

Special consideration should be given
to charges for sidewalk vaults and

[May

street advertising since these are the

most valuable minor privileges.

2. For relatively permanent uses

of the street the charge should be an
annual one, in most cases varying with

the space occupied, and in all cases

equalling full rental value as nearly as

this can be ascertained. The factors

determining this value have been con-

sidered above.

3. For temporary uses one payment
should usually be adequate, but this

payment should vary with the length
of time for which the privilege is

granted. As in the case of the more

permanent uses, the charge should

equal full rental value.

4. In all cases privileges should be

granted for a terminable period.
5. The administration of these

charges must be placed upon an effi-

cient and effective basis. This will re-

quire the centralization of their ad-

ministration as far as is practicable
and the employment of men who have

expert knowledge.



DETROIT PLEASED WITH
BALLOT

NON-PARTISAN

A REJOINDER TO "PARTIES IN NON-PARTISAN BOSTON"

BY W. P. LOVETT

Secretary, Detroit Citizens League

conclusion given above. Correspond-
ence has come to Detroit concerning
this problem, and our experience in

trying to analyze our own situation and
make reply leads me to hesitate in

adopting Mr. Stoffer's broad deduc-

tions. Both correspondence and per-
sonal contacts in many non-partisan
cities, big and little, further force me
to raise questions as to the actual

facts, and as to conclusions which may
be warranted at this time.

WHAT ARE NON-PARTISAN ELECTIONS
IM K \ I >ED TO SECURE ?

Most controversies, especially in

the fields of religion and politics, suffer

from the handicap of poor definitions.

Granting that Boston experience alone

might justify most of Mr. Stoffer's

arguments, I admit it is news to me
that the non-partisan objective has

been entire abolition of parties. Was
the movement not launched chiefly

as a means of ridding local government
of the burdens always carried when
national parties, widely organized, in-

sisted on dictating in the purely local

field? Is not this view vastly different

from one which would assume the de-

sirability of abolishing all local organ-
ized groups, platforms, programs and

candidates, and forever keeping them
in a state of abolition? I believe there

has been a general, wholesome tend-

ency to develop new local groups,
based on legitimate local issues, di-

in Xon-Partisan Boston,"
an interesting article in the XATI<>\ \\.

Mi VICIPAL REVIEW for February,
while making a real contribution to

discussion of the question, is certainly

open to objection on the ground that

the author, David Stoffer of Harvard
Law School, has drawn unscientific

usioiis from insufficient data.

From the standpoint of Detroit, the

fourth city of America in population,
which has had non-partisan govern-
ment more than four years, a general
invitation is extended to all-comers to

itc, report, and testify as to

the facts.

Briefly stated, Mr. Stoffer's argu-
ment is that under its non-partisan

plan of government, Boston still has
local parties, definitely aligned, hence
th<- assumed promise of "abolition of

parties" in local government has not

redeemed; that non-partisan elec-

tions "have contributed towards a

higher type of official and an improved
administration" but "these benefits

been purchased at a heavy cost
"

:

retention of a partisan line-up, and
"an intensification of the racial and

religious question"; and that data sup-

porting this conclusion, chiefly pro-
cured in Boston, have been re-enforced

l>y "a survey by correspondence of

thirty other non-partisan cities."

"A survey by correspondence" is

helpful, to some extent, but it is open
to considerable doubt as a basis for the

221
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vorced in most cases from the national

party organizations. And I question
whether the peril of religious and
racial issues, in the local field, has yet
become sufficiently serious to warrant

anything like the broad, final conclu-

sions stated by Mr. Stoffer.

Mr. Stoffer says: "A municipal

party may fairly be defined as any
political organization which, independ-

ently of the state and national parties,

habitually participates in local elec-

tions in support of certain candidates,

principles, or policies." The analogy
here to local voters' leagues, etc., is, in

my judgment, weak. First, the old

type of party is based on nominations

dictated by the bosses. The average
voters' league, at least, is administered

by large numbers of citizens, who

directly or indirectly express their

opinions about candidates after the

contestants are in the race, and not, as

a rule, beforehand. Secondly, the

party, as such, lives on "jobs," po-
litical patronage, and selfish prefer-

ment in office; where is the evidence

showing that citizens' organizations,

working for clean, non-partisan elec-

tions, exert themselves to control

appointments, in any large number of

instances? Thirdly, the factor of per-

manence, over periods of time, with

political parties is something lamen-

tably lacking, thus far, in the field of

municipal reform. In fact, we are

still admitting that "the salvation of

the city," more often than not, is

postponed because good citizens, stand-

ing for the non-partisan idea, are

afflicted with "spasms of virtue" but

do not endure.

Still another, though more general,

item in the analysis consists in the fact

that parties are usually selfish in

method, motive and objective, while

local reform groups, sustained solely

by volunteer contributions from in-

dividuals, in the great majority of

cases have no axes to be ground, no
enemies to punish, no friends to re-

ward; they work patiently for the pub-
lic good, and are likely to receive more
kicks than thanks for then* pains. It

is due largely to these local non-parti-
san groups in American cities that

James Bryce's indictment of many
years ago was decidedly altered when
his last opinion was published in

Modern Democracies.

RELIGIOUS AND RACIAL LINES

With reference to Detroit, while it is

true that attempts have been made to

draw religious and racial lines in local

political campaigns, those attempts
thus far have had little or no appre-
ciable effect on the elections them-

selves; what may occur in future is

still to develop. The perils pictured

by Mr. Stoffer absolutely do not apply
here. On the other hand we have had

groups, controversies and alignments,

purely local and legitimate, concerning

municipal ownership of street cars,

preservation or disruption of our clean

election system, enforcement of law,

honesty as against graft in city govern-

ment, preservation of real non-parti-

sanship in elections, economy or ex-

travagance in administration of public

schools, and maintenance of an efficient

municipal court.

These and other issues, without

doubt, will in future operate toward

local party groupings, from time to

time. Personalities of course enter

into the contests. We are thankful

and humble when we think of what the

people, as a family of a million, have

done for themselves on wholly com-

munity lines. But we have no idea of

going back to the ward or party sys-

tem. We get co-operation publicly

among Roman Catholics, Protestants,

Jews, and other sorts of religious

people. We ask and expect men as
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candidates to stand forth as men,
citizens of Detroit, whose platform is

"a business-like administration of

community affairs, without waste,

graft, or favoritism." And thus far

we have not even dreamed of witness-

ing within our gates any "shrouded

form with masked face" to terrify

voters whose chief boast is that they
are free Americans.

THE BREAKDOWN OF CITY GOVERNMENT
DUE TO GREATER COST AND

NEW FUNCTIONS
BY LAWSON PURDY

Summary of an address delivered before the banquet session of our

Philadelphia meeting, November, 192. :: :: :: :: ::

THREE days ago Mr. Dodds asked

me to come here and speak on city

rnment. 1
I yielded because I owe

the I>eague too much to refuse to ren-

der any service within my power. I

told Mr. Dodds that I had in mind the

growing complexity and cost of city

rnment and its failure to meet the

new demands upon it. That very
afternoon my evening paper carried

tin- news that in a city of the middle

west the schools were closed for lack

of money. My morning paper the

next <l:ty
< ;irried the news that the

firemen had been dismissed in another

city in the middle west for lack of

money. That afternoon my evening
r contained an able letter present-

ing a remedy which I shall describe

later.

It is a matter of common knowledge
that cities generally throughout the

country have assumed new functions

undreamed-of fifty years ago; that the

demand for money was growing rapidly
before the dollar began to decline and
that since 1915 with a dollar worth

sixty cents the demand for dollars has

1 Mr. Purdy generously consented to 611 a

vacancy on the program which arose three days
before the meeting. ED.

exceeded the power of cities to supply
them for services that are essential.

The census report of 1919 in the record

of the chief 146 cities of the country
shows the debt of these cities in 1903

as $933,000,000; sixteen years later

$2,541,000,000. The per capita debt

in 1903 was $44 and in 1919 $81. The

per capita cost of government in cities

in 1 !>03 was $24 and in 1919 $35. That
is a period of only sixteen years and
the dollar had not declined to the bot-

tom in 1919 nor had expenditures risen

in proportion to the extent to which

they have to-day.

THK CITY MUST BE FREE

The cities of the United States are

in no position to meet these new de-

mands by efficiency of service or by
grants of money. Thirty years ago

city government was deemed the dis-

grace of the nation. After twenty-
five years Frederic C. Howe saw cities

as the hope of democracy. And so

they are; but they must be free to do

their work.

The causes for the lack of intelli-

gence in city government and for the

ack of power in city government lie

deep in the history of the last hundred
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years. Very naturally our people
were afraid of autocratic power. This

led to the election rather than the

appointment of public officers. They
wanted to be sure that the people re-

tained all the power they could. In
the '30's and '40's of the last century
there was a tremendous demand for

public improvements and an era of

extravagance. The people became
afraid of their elected representatives,
and state constitutions from 1850 on
show the effect of this fear. Instead

of following the model of the Consti-

tution of the United States with its

beautiful simplicity, constitutions be-

gan to contain every conceivable

thing. They were full of prohibitions
and statutory directions. Some of the

constitutions limit tax rates for state,

county, and local purposes. When the

constitution does not contain such

limits they are usually found in stat-

utes so that it is the rule rather than
the exception that cities in all states

are controlled in their expenditures,
and controlled within very narrow
limits. The power of boards of alder-

men was so curtailed that men of

ability found little attraction in serv-

ing on such a board. When boards of

aldermen were inefficient or corrupt
there was a further excuse for depriving
them of power. In the last few years

great progress has been made by sub-

stituting a small board elected at

large possessing larger powers than the

board of aldermen elected by districts

possessing very little power. At the

same time in over 100 cities provision
was made for a city manager with full

power to administer the city govern-
ment and carry out the policies de-

termined by the small elected board.

The fact that this plan of city govern-
ment has spread in so short a time to

so many cities is proof of its success.

There are dangers. Among them is

the weakness of the selection of the

commission to govern a city by dis-

tricts instead of at large. If the com-
mission is elected at large there is the

danger of a division of the electorate

on lines of national policy and the use

of a commission to further the ends

of a national political party rather

than the welfare of the citizens of the

city.

NO AUTOMATIC CUBE

In human affairs there is no panacea
that will work automatically. Noth-

ing can take the place of intelligent,

active participation in public affairs

by all the citizens who have an interest

in the city, but obstacles can be re-

moved and some methods have been

proved successful. Cities must be
freed from constitutional restraints.

They must be more free than they are

to make their own charters, develop
their own policies, and govern them-
selves without state interference.

There is a further remedy, that to

which I referred as contained in the

letter to my New York newspaper.
In this was advocated proportional

representation for the election of city

commissions. By proportional rep-
resentation every group of sufficient

size can elect its own representative.
A strong tendency will be exerted

upon every group of voters to put for-

ward such candidates as are most

likely to secure the votes of others than

the immediate group proposing them.

A good commissioner would be certain

of re-election.

Proportional representation is not

an untried mode of election. It has

been in use for a number of years in

several countries and has been tried

with success in some cities of the

United States. It offers to-day the

most promising method of improving

city government. It would make city

government so much more stable that

the reluctance of legislatures to confer
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adequate powers of city government
would be lessened.

We know that in our cities there is

the patriotism, ability, and character

to run our cities better than any private

corporations are run. All we lack is

the appropriate means of accomplish-

ing the end that we all desire.

CAMP ROOSEVELT BOY BUILDER
A PART OF CHICAGO'S PUBLIC SCHOOL SYSTEM

BY LILLIAN EWERTSEN

' \OBODT ever took any interest in

me when I was a boy. Nobody ever

toll me things." That is the story
which is heard on all sides in court

rxins to-day, where criminals are

heiiii,' tried for breaking laws.

Careful analysis shows that the ma-

jority of lawbreakers do wrong not so

much because of their knowledge of

what i- wrong, but because of their

loch of knowing what i-* right. They
have never been taught the right thing
to do, as citi/ens.

Kd have for some time past
been studying ways and means for

the inclusion of a thorough course in

citizenship training in the public
schools. The Chicago public school

system has gone further, and has es-

tablished at Camp Roosevelt, during
the summer vacation months, a great
outdoor camp where boys may spend
a healthful, enjoyable life "roughing
it." and at the same time receive the

benefits of a thorough course in citizen-

ship building which sends close to a

thousand boys home at the end of the

season with a well-defined knowledge
of law and order, of respect for Ameri-
can institutions, with respect for the

rights of others, and respect of self.

The better citizenship training enters

into every phase of camp activity, and
is an undercurrent which is felt more

than seen. All of the one hundred and
more officers, instructors, etc., who

compose the staff of the Camp Roose-

velt organization, start their instruc-

tion with the idea of "building better

boys."

WAR DEPARTMENT CO-OPERATES

At the head of the camp, and con-

stantly directing its activities, is Ma-
jor F. L. Beals, U. S. A., the founder

and commanding officer. Because he

wanted to reach the red-blooded Amer-
ican lad in all corners of the country,

(not a select few), he sought and se-

cured the support of national organiza-
tions to bring about this great boy-

building institution.

As a result, the war department
assists in its maintenance by the loan

of complete camping equipment, and
the assignment of United States army
officers and non-commissioned officers

for instruction purposes. The Ameri-

can Red Cross has established a hos-

pital, and a staff of doctors and nurses

to look after the health and sanitation

of the camp, in addition to offering

courses in First Aid and Red Cross.

The Y. M. C. A. operates a completely

equipped "Y" hut and ten secretaries

remain on duty during the entire sum-
mer to look after the welfare and com-
fort of the boys, and to assist in ath-
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letic and entertainment programs. To
cement the whole, the Chicago public
school system has made the camp an

auxiliary of the Chicago summer
schools. The summer school faculty
in charge of the schools division, which
includes seventh and eighth grade and

complete high school courses, is se-

lected in the main from the Chicago
schools. Credits are honored on a par
with those of other Chicago summer
schools, and are recognized by educa-

tors throughout the country. Last

summer, the camp schools were added
to the list of accredited schools of the

Indiana state board of public instruc-

tion.

Further backing for the camp was
secured by public-spirited Chicago
business men, who have formed the

Camp Roosevelt Association, for the

purpose of securing, through donation,
the necessary funds to carry on the

camp each summer. Mr. Angus S.

Hibbard is chairman of the Camp
Roosevelt Association. With such

whole-hearted support on the part of

the affiliating organizations, it is pos-
sible to offer boys the finest kind of a
summer outing, under expert instruc-

tion, with the best of care and the

best of food, at a fraction of the usual

cost for such privileges. The only

requisite for attendance is that a boy
must be ten years of age or over, and

possess a clean moral character.

CAMP WELL LOCATED

There are three avenues which boys
may follow in the training courses.

The summer schools division is for

boys who have fallen behind in their

school studies, and who desire to make
up credits. The R. O. T. C. or mili-

tary division is for older boys who pre-
fer simply the outdoor, health-building

program, and the junior camp is for

younger lads. Each boy has his own
job to do, and he is taught how

by men whose devotion to their work
wins the respect and admiration of

every boy with whom they come in

contact.

To insure the best results in training,
the camp is sufficiently far removed
from the main thoroughfares as to

provide absolute privacy, yet near

enough to provide for the daily de-

livery of fresh fruits, vegetables and
meats. The camp site is a picturesque
one, on Silver Lake, Indiana, eight
miles east of LaPorte, and sixty-five

miles from Chicago on the New York
Central lines. Being within such

easy access of the great railroad ter-

minals is a deciding factor in favor of

the location, as it enables boys from all

directions to make good connections.

The many buildings on the grounds
were formerly occupied by a boarding
school for boys, and so are admirably
adapted for the convenience and com-
fort of the campers. The property
was laid out by landscape gardeners,
who did much to intensify the natural

beauty of the spot.

The proper functioning of the mess
hall in providing the very best food

is assured by maintaining a mess

officer, who has under his charge

twenty-one cooks, pastry cooks, vege-
table cleaners and peelers, assistants,

dishwashers, etc. The large mess hall,

capable of accommodating one thou-

sand at a time, functions with absolute

perfection, and the end of each meal
finds hundreds of healthy, growing
lads happy and contented, with not a

word of complaint about the food

rather a phenomenal record, when you
stop to consider boys.

Major Beals occupies the position
of supervisor of physical education in

the public high schools of Chicago, and

in this capacity comes in daily contact

with hundreds of growing boys. He
is well versed in boy psychology, hav

ing made this his life study. It is his
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pleasure to advise, counsel and aid

its, where desired, in working out

their "boy problems."
Those of us who are interested in

ressive civic movements will find

in a thorough study of the Camp Roose-

velt Plan surprisingly new develop-
ments which will do much to assist

boys taking the courses in becoming
better future Ameru -an citizens.

HV STEPHEN CHILD

Wcukington, D. C.

IV' MERRIAM'S illuminating

paper. The \est Step in the Oryaniza-

<f Municipal Research, in the Sep-
tember, 11H^, number of the Kivnu.

iportant and timely. \Vitli his

al the-is the \\riter U heartily in

accord. Professor Merriain gives a

clear outline of the more or less intelli-

gent hut quite ineo-onlinate effort of

tin- past, that has collected but by no
> iligested a great mass of mu-
al facts and makes the following

perti:i-!.t statement: "There is no
central co-ordinating agen* y available

for the purpose of interpreting and

applying this mass of facts and con-

elu*i<.n> to the problems of municipal
rnment in the broader sense of

the term . . . no adequate central
;

ny house for interchanye <>f infor-

mation, and for mature analysis and

interpretation of all the various types
of data collected" ami a>ks "is it not

i while considering whether some
effective device for interchange of

information might be developed than
we have at present?"

1

The writer believes just such a de-

T agency is at the present moment
in the throes of "bein abornin," so to

speak, and that readers of the REVIEW
will be interested to know more about

1 The italics are by the writer.

its aim and ambitions. The name of

this organi/ation, "L'Union Interna-

tionale des Yilles" iThe International

I'nion of ( itie>), does not fully express
its purpose. The facts are that with

headquarters in Brussels and "Cen-

ters" organizing i" Paris, London,
Amsterdam, Dusseldorf, Rome, Wash-

ington, as well as in many other coun-

tric>. there is forming what will hecome
in effect an international clearing house

of ciiir information. From all over

the world, contemporary information,

of all kinds, relating to civic affairs is

being col lei ted, .studied, briefed, classi-

fied for convenient use and distributed

to all progressive cities, as well as

organisations and individuals inter-

ested in civic advance.1

This "Infant Prodigy," it is ad-

mittedly weak at present but its

sponsors believe it to be capable of

1 The author was present at the initial meet-

ings in Brussels in 1920 and prepared a more

extended account of this organization which

appeared in the Survey of January 21, 1922,

under the title "An International Clearing House

of Civic Information." Furthermore he has

been at the central office a portion of the past

two summers and is now in Washington helping

forward the establishment of the proposed

American Center. He would be glad to answer

further inquiries which can be addressed to him,

410 Maryland Bldg., Washington, D. C.
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accomplishing a prodigious amount of

good work, is, like all such endeavors

in their early stages, greatly in need of

financial nourishment. In Europe this

is being supplied through National

Unions of Cities. There, municipali-
ties join officially, subscribing through
their National Unions a fee depending

upon the population of the town and

agreeing also to contribute all im-

portant data and published documen-
tation in regard to their own local

conditions. Here in America this did

not seem feasible and while in the

early stages of our investigation it was

thought possible that some private

organization might sponsor the project,

the consensus of opinion now is that

while it may be necessary to have pri-

vate aid for a time, the problem as a

whole is much more properly one for

the government to solve, that in fact

it falls quite properly within the field

of what might be termed a civic affairs

service admittedly so much needed

and let us hope some day to be at-

tained.

An important step in this direction

was taken by the preparation and pres-

entation some months ago of the Tink-

ham bill which would have established

a bureau of housing, town planning
and living conditions that would have

done many of the things Professor

Merriam would like to have done.

This effort fell by the wayside for

various reasons, among others, be-

cause official Washington does not

look favorably upon the creation of

more bureaus. Nevertheless Secre-

tary Hoover has taken a splendid step

forward in this direction by creating in

his department the division of build-

ing and housing. The helpful results

already obtained by this division, its

work in regard to zoning, housing and

kindred matters is important and fully

appreciated by the country.
A committee of the American So-

ciety of Landscape Architects, of

which the writer is chairman, has raised

a small fund and employed Miss Theo-
dora Kimball, librarian of the School

of Landscape Architecture and City

Planning of Harvard University, to

make a thorough study of conditions

hi Washington. Miss Kimball finds

that all the material needed for an
American Center of Civic Documenta-
tion is readily available in Washing-
ton, principally at the Library of

Congress, and that it will be unneces-

sary, therefore, to spend any money on
this account. This is important not

only as regards expense but as justify-

ing the original thought of organizing
the American Center in Washington
rather than in any other city or under

any other auspices. Nowhere else is

such a complete collection of civic

data to be found or assembled at so

slight expenditure.
She finds furthermore that trained

assistants from the above mentioned

division may be permitted by the

Library of Congress and other sources

to have all this material set aside for

study and briefing and that by this

means the collection and preparation
of American briefs similar to those now

being prepared in Europe can and, it

is believed, will soon be started.

With regard to furnishing America's

contribution toward the expense of the

central office in Brussels, and thereby

enabling American cities and citizens

interested in civic development to re-

ceive the invaluable material which

they are now collecting and distribut-

ing there, Mr. Hoover, who is inter-

ested, has written us as follows :

However valuable co-operation with the

Union might be, I can see no way for this de-

partment to contribute to the support of tl

Union without the specific approval of congres

Our investigations prove that fc

various reasons it may not be possible

to obtain such approval and goveri
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ment appropriation for the present,

that this may, however, readily come
later when the value of the effort is

more firmly established. Our com-
mittee is therefore at the present time

endeavoring to arrange for temporary

aid from a private fund and it is be-

lieved these efforts will be fruitful.

We are confident that once started,

even in this admittedly meager man-
ner, results will justify larger funds

that will enable ampler returns.

SCOPE OF PROGRAM OF
MEETINGS

OUR ANNUAL

HKPORT OF COMMITTEE TO CONSIDER THE SUBJECT

This report was accepted by the Council on March 8, and ordered

referred to the Program Committee. :: :: :: :: :: ::

FOLLOWING a revision of the consti-

tution and by-laws of the National

Municipal League looking to a general
extension of the League's activities,

the executive committee on Decem-
ber 28, 1916, passed the following reso-

lution which was approved by the

council on April 10, 1917:

WHEREAS, municipal progress u reaching the

point where it is increasingly embarrassed by the

relative backwardness of state and county gov-
ernment.

Resoled, that the League shall hereafter de-

vote such time and attention as may be prac-

ticable to the problems of state and county gov-
ernment.

In accordance with this resolution,

the programs of the annual meetings
of the League have been planned to

include county and state government
within their scope. For example, the

program for the twenty-eighth annual

meeting at Philadelphia held on No-
vember 22-24, 1922, included the fol-

lowing:

Pennsylvania Under the Microscope

1. System of state education

2. The administration of charities and cor-

rections

S. Pennsylvania road system

New Standard* of Public Employment

1. The Wisconsin idea of personnel adminis-

tration

2. Civil service from the viewpoint of the

administrator

S. Progress in selective tests in public em-

ployment
4. Report of committee on new standards of

municipal employment

Problem of Criminal Justice

1. Deficiencies in criminal justice

2. Detroit succeeds under a new organiza-

tion

3. How Cleveland is cashing in on its crime

survey

Our National Budget

1. A business man's viewpoint of the budget
2. How the new budget operates

5. The controller general and his opportuni-

ties

Reporting Government

1. The other side of the budget
2. Informing people about their government
3. Municipal exhibits

What's the Matter with Congress?

1. A criticism of congressional procedure

2. How Congress transacts its business

3. Proposal for legislative leadership

These topics, with the exception of

"Our National Budget" and "What's
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the Matter with Congress?" deal with

city, county, and state government,
or all three, and are obviously within

the meaning of the resolution of April

10, 1917. However, criticism has

arisen because two sessions out of six

related directly to Federal matters and

only indirectly to local or state govern-

ment. As a result, a resolution was

adopted by a mail referendum on

December 20, 1922, as follows:

Resolved, that a committee of five be ap-

pointed by the president of the League to con-

sider and report upon the relative attention

which should be given at future meetings

of the organization to municipal affairs on

one hand, and to state and national affairs on

the other.

In compliance with this resolution,

the president of the League appointed
a committee of the following persons:

Prof. John A. Fairlie, University of Illinois

Mayo Fessler, City Club of Chicago

Prof. Charles E. Merriam, University of Chicago

Hon. Morton D. Hull, Chicago.

Lent D. Upson, Detroit Bureau of Govern-

mental Research

The secretary of the National Mu-

nicipal League has submitted a series

of questions, based upon individual

conversations with members of the

committee, to guide the committee in

its consideration. The questions with

epitomized replies of the committee are

as follows:

1. With respect to the proportion of attention

devoted to state and national governments, did

the Philadelphia program violate the spirit of

the resolution adopted by the Executive Com-

mittee on December 28, 1916, and approved by
the council on April 10, 1917?

The committee believes that the program
was somewhat overbalanced by devoting two

of six sessions to a discussion of Federal ques-

tions, even though secondarily related to local

problems.

2. Is it in accord with the above resolution to

give place on the program to discussions of

federal questions which are similar in form to

those existing in municipal and state govern-

ment?

The committee believes that there is no

reason why such departure in a moderate de-

gree may not be made, particularly if it secures

men of prominence as speakers.

3. Will larger groups be attracted to our

meetings by limiting discussion to municipal

subjects with little or no attention to county and

state matters? In particular, can we persuade

larger numbers of city officials to attend without

doing injustice to those old members of the

League who regularly attend our meetings? If

so, how?

The committee has not believed that limit-

ing the programs to purely municipal matters

will increase attendance, and feels that county
affairs should certainly be discussed along

with such state problems as bear on local

questions, or are of substantial concern.

4. Do you favor the proposal that the Na-

tional Municipal League and the Governmental

Research Conference hold their meetings jointly

instead of separately as at present?

The committee urges that such combined

meeting be held, and that the American Po-

litical Science Association be included if that

can be arranged.

5. What is the proper ratio on the program
between municipal, county and state subjects?

The committee believes that fully one half

of the program should be centered on mu-

nicipal government, the balance to be divided

to county, state, and Federal questions, with

the reservation that this recommended divi-

sion may be modified in event of the Govern-

mental Research Conference meeting with the

League, and providing an independent pro-

gram limited to municipal matters.

6. How far should local desires, which may
modify the above ratio, be followed in deciding

program topics?

The committee believes that local desires

should modify the general rule, but only to a

limited extent.

In summary, your committee reports
that it finds a small overemphasis given
to state and national affairs at the re-

cent Philadelphia meeting, although
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this finding should not imply that

these subjects should not be discussed,

particularly when they have a bearing

upon local questions; that possibly
one half of the program should, in the

future, be devoted to purely urban

problems, leaving the other half to be

distributed between county, state, and
national questions; that it is highly
desirable that the National Municipal

League and the Governmental Re-

search Conference meet jointly with

some equitable division of time be-

tween them, and that the emphasis of

the League program should be modified

by the nature of the program of the

Governmental Research Conference;
that some respect should, of course, be

paid to local wishes in arranging the

program, but not so extensively as to

restrict nation-wide interest; and that

these findings are in no way meant as

a reflection upon the judgment of the

program committee in charge of the

Philadelphia program or upon the

secretary of the League, and are set

forth only as a suggestion to future

program committees and the secretary
in formulating League programs.

Respectfully submitted,

LENT D. UPSON,
Chairman.

BUREAU OF PUBLIC PERSONNEL
ADMINISTRATION

A < < MH'KKATIVE ORGANIZATION TO IMPROVE PUBLIC SERVICE

BY W. F. WILLOUGHBY

Director, Institute Jar Government Research, Washington

it years the civil service commis-
sions of the country have felt the need

of a central organization to assist them
in keeping in touch with each other's

ities and to aid them in working
out the many technical problems they
have to meet. Following several years
of effort on the part of civil service

Administrators
success has finally been

achieved in providing such an organi-
zation. The new organization is

known as the Bureau of Public Per-

sonnel Administration and is attached

to the Institute for Government Re-

search, the director of the latter insti-

tution serving ex officio as the director

of the new Bureau. Provision for the

financial support of the Bureau has

been secured for a period of three

years and it is expected that little

difficulty will be encountered for its

continued support thereafter.

PLAN OF ORGANIZATION

Though the Bureau is attached to

the Institute for Government Re-

search, it will maintain its separate

identity and will be under the general
direction of a special advisory board of

five which has been established with

power to pass upon and approve or re-

ject proposals for activities under-

taken, to review in manuscript formal

reports and publications, and to ap-

prove or reject staff nominations.

This advisory board consists of Wil-

liam Gorham Rice, chairman of the

New York state civil service commis-
sion and Charles P. Messick, chief

examiner and secretary of the New
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Jersey civil service commission, both

designated by the Assembly of Civil

Service Commissions; George R.

Wales, of the United States civil serv-

ice commission, designated by that

commission; Richard H. Dana, presi-

dent of the National Civil Service

Reform League, designated by that

organization; and Robert M. Yerkes,

chairman of the research information

service of the National Research Coun-

cil, designated by that body. The

advisory board is so chosen as to be

representative not only of civil serv-

ice administrators but also of those

interested in the improvement and

extension of the merit system and of

those organized for the purpose of

encouraging the use of scientific re-

search methods in the study of public

personnel problems.

THE PURPOSES

More specifically the purposes of the

Bureau as they have been formulated

are:

1. To serve as a clearing house for existing

information relating to personnel administration

in the public service, national, state, county,

and local.

2. To develop and improve methods of per-

sonnel administration through the conduct of

original investigations and experiments.

3. To publish the results of its work in such

form as experience may demonstrate to be most

effective for the improvement of the personnel

administration of the public service.

The Bureau has begun work and is

now collecting the data needed both

for its clearing house service and for the

special studies that it will undertake.

The scope of its work may perhaps best

be indicated by a brief description of

work now under way. Obviously the

first activity has of necessity been -to

secure from civil service commissions

definite information as to the laws and
rules under which they operate, the

appropriations made for their work,

the organization of their staffs, the

forms they use, the tests they are hold-

ing, and the manner in which they
handle their various transactions. A
considerable amount of material has

already been gathered and classified so

as to be available for instant use in

answer to requests made by any com-
mission for specific information or

advice. This material also serves as

the basis for several studies now under

way or to be undertaken later.

IMPROVED TESTS

Such an organization as the Bureau
of Public Personnel Administration

must, of course, devote much of its

attention to the improvement of civil

service tests. The first studies con-

cerning tests naturally deal with those

regarding which civil service admin-
istrators are not now fully satisfied and
where the chance for betterment are

considerable. Among the studies now
under way are a comparative study of

police tests, a study of clerical tests,

intelligence tests, a study of stenogra-

pher-secretary tests, objective exami-

nation methods particularly as de-

veloped and used by psychologists,

graphic methods of determining the

value of tests, the development of

performance and picture trade tests

for use in selecting employees in the

skilled and semi-skilled trade groups,
the stencil method of rating test pa-

pers, the principles of oral tests, the

key word principle in oral tests, and the

reliability and validity of tests. In

carrying on these studies the co-opera-
tion of a number of city, state, and
federal civil service commissions has

been secured and the data that com-
missions have already accumulated are

being made use of to the fullest pos-
sible extent.

Following visits of staff members to

a number of commissions in the eastern

part of the country and an analysis of

,
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the data collected, a number of studies

relating to civil service procedure have

been started. These deal with such

matters as announcing and advertising

, making certifications, checking

payrolls, establishing and maintaining

general and special files, and the use of

le indexes and other labor-saving
devices.

EDUCATION EQUIVALENTS

other kind of study which the

Bureau will undertake as soon as some
of the more pressing problems are out

of the way is the determination of the

equivalent of a high school and a >!-

education. This is a problem that

confront^ < -ivil service administrators

at almost every turn and in addition is

of great interest to educators. There
is no assurance that such equivalents

l>e determined without reference

rofessional and technical courses,

even though it is known that some per-
sons with superior mentality, through
their reading and experience, have the

same mental maturity as is ordinarily

acquired through high school and col-

lege training, while others who have

had the formal educational courses

fail to show the mental maturity which

might reasonably be expected from

their training. Nevertheless an at-

tempt will be made to work out tests

which, without reference to any par-
ticular school subject, will be such as

to show that persons taking them either

do or do not possess a certain degree
of mental maturity.
A number of other studies have been

planned but the requests for assistance

on particular problems from civil-

service commissions, in connection

with the studies now under way, will

probably require the full time of the

staff members during most of the re-

mainder of 1923. The co-operation of

civil sen-ice commissions in the studies

undertaken and their prompt responses
to requests for data are very gratifying

to those who worked for several years
to establish such an organization as the

Bureau. The number of requests for

assistance already received from both

strong and weak commissions is ample
evidence that the new organization
fills a long-felt need.

BETTER HOMES WEEK 1

BY JOHN M. CRIES

Ckief Division of Building and Housing Department of Commerce

Better Homes Week will be here in June. Read about the one in 1922
and how to make the next one a success in your town. Last year 961
communities put on demonstrations. :: :: :: :: ::

MORE than five hundred communi-
ties provided demonstration houses for

public inspection during Better Homes
Week in October, 1922. These com-
munities were scattered throughout

1 Contributed at the request of the American

Civic Association.

every section of the country, from New
Haven, Connecticut, to Tucson, Ari-

zona; from Spokane, Washington, to

St. Helena Island, South Carolina;
and from Port Huron, Michigan, to

Biloxi, Mississippi. In all, several

hundred thousand people visited these
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houses and saw what better housing
means.

As a rule these houses were well

chosen to illustrate better housing
conditions and improved designs.

They were furnished and supplied
with household equipment. The time

between the announcement and the

actual demonstration during Better

Homes Week was very short so that

it was difficult to obtain the houses

which would best lend themselves to

a demonstration. With few excep-
tions the cost of the houses ranged be-

tween $4,000 and $15,000. In most
communities an earnest effort was
made to maintain a reasonable balance

between the cost of the house, the cost

of the various items of furniture, and
the cost of the equipment. In a few

communities, however, the good effects

of the demonstration were largely lost

because some group succeeded in over-

emphasizing its part.

The educational value of these

demonstration houses was well worth

the effort put forth. Both by ex-

ample and by discussion the impor-
tance of good light and ventilation,

satisfactory floor plans, durable ma-

terial, and good workmanship, was

brought home to thousands of fami-

lies; as well as the value of open spaces
around the house, and the arrange-
ment of the kitchen to save unneces-

sary steps.

With the importance of the home,
it is fitting that we observe a Better

Homes Week; and that all communi-
ties afford their people an opportunity
to see a small, well-equipped home
which the average citizen can afford

to live in or to own. The demonstra-

tion must be educational, never purely
commercial. It seems impossible to

present a well-balanced home at mod-
est cost if the demonstration is con-

trolled by one or a few commercial

groups only. To be successful it

requires the co-operation of the civic,

philanthropic and business interests

of the community.
The prime mover in last year's

effort was Mrs. William B. Meloney,
editor of the Delineator. The 1922

plan was initiated during the summer
and put through at a time when many
of the people who would handle the

demonstrations were away on vaca-

tions. For this reason a number of

communities that were in hearty sym-
pathy with the movement were unable

to take part. This year the announce-
ment has been made several months
in advance of the date set, June 4 to

June 10.

Last year the movement had the

endorsement of President Harding,
Vice-President Coolidge, Secretary

Hoover, Secretary Wallace, Secretary
Davis, and other federal officials. It

was also endorsed by more than thirty

governors of states.

An advisory council of seventeen

was selected to serve in an advisory

capacity, to pass upon policies, to see

that the work was educational in

character, and 'that the objects should

be attained. The advisory council

consisted of the following :

Calvin Coolidge, vice-president;

Herbert Hoover, secretary of commerce;

Henry C. Wallace, secretary of agriculture;

James John Davis, secretary of labor;

Dr. Hugh S. Gumming, surgeon-general, V. S.

public health service;

Dr. John James Tigert, U. S. commissioner of

education;

C. W. Pugsley, assistant secretary of agricul-

ture:

John M. Gries, chief, division of building and

housing;

Julius H. Barnes, president, Chamber of Com-
merce of the U. S. ;

John Ihlder, manager, civic development de-

partment, Chamber of Commerce of the

U.S.;

Donn Barber, fellow, American Institute

Architects;
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John Barton Payne, chairman, central com-

mittee, American Red Cross;

Livingston Farrand, chairman, National Health

Council;

Mrs. Thomas G. Winter, president general,

Federation of Women's Clubs;

Mrs. Lena Lake Forrest, president. National

Federation of Business and Professional

Women's Clubs;

Mr-. Charles Schuttler, chairman, woman's

division, Federation of Farm and Home
Bureaus; and

Mr- Clara Sears Taylor, director of the rent

commission, District of Columbia.

While Better Homes Week had the
endorsement of national and state

officials, and the heads of national as-

itions of social, philanthropic, and
business interests, the success of the

movement depended upon the various
local communities. Either through a
selfish or social interest everybody is

interested in better homes. Many
communities showed a surprising pub-
li< spirit sometimes more than sev-

enty different organizations joined in

an effort to present a furnished house
so that all could learn more about what
a well-arranged and furnished house
should be.

In some of the larger cities two
houses were used. In this way more
people can be reached. One house

may aid greatly the families with in-

comes ranging from $1,500 to $2,500;
and the other be of great interest to

those with incomes ranging from $2,500
to $5,000. These income figures may
be varied with the communities.

In the smaller cities one house is

enough. The cost of the house and
furnishings should be in keeping with
the possibilities of the community.

While the house and furnishings should

probably be superior to that which
most families can afford, it should not
be too far beyond their reach. Other-
wise it will tend to discourage, and
lose much of its effective educational
value.

Better housing includes so much
that no single demonstration can com-
pletely cover all phases of the problem.
While the entire demonstration should
be sound from a housing standpoint,

special emphasis can be directed to-

wards that which the local community
needs most. In no demonstration
can the health features be neglected.

Light and air are essential and no
house should be used as a demonstra-
tion without adequate light and air.

In some houses the emphasis was

placed on the open space surrounding
the house, in others the floor space of

the house, in others the kitchen, while
in others it was the color scheme, the

furniture, and the lighting. All of

these features may be emphasized but
not so far that the visitor gets a dis-

torted idea of a well-balanced budget
for himself.

A plan book was prepared which
served as a guide to the various com-
mittees organized in the cities. It

covered the organization, selection of

the house, house plans, the furniture,

decorations, programs. Many new
ideas were presented by visitors as

well as demonstrators. Some of these

were embodied in the new plan book
which has been prepared for the com-

ing demonstration, under the direction

of Mrs. William B. Meloney, 223

Spring Street, New York City.



THE NATIONAL MUNICIPAL LEAGUE IN
RETROSPECT AND PROSPECT

BY CLINTON ROGERS WOODRUFF

Address before the Annual Dinner of the National Municipal League,

Wednesday, November 22, 1922. :: :: :: :: :: ::

PHILADELPHIA, the cradle of Ameri-

can liberty, was likewise the birth-

place and the cradle, nay more for a

quarter of a century the home of the

National Municipal League. Twenty-

eight years have come and gone since

the League was organized in this city.

They have been filled with unceasing
activities in behalf of the welfare, yes,

I may say "the higher welfare of

American cities."

At the beginning we were filled with

indignation that we merited the scath-

ing indictment of that sincere friend

of America, the lamented and the

revered James Bryce. For once, at

least, our indignation was directed

at the cause, rather than at the re-

vealer. We did not hold him responsi-

ble for what his searchlight of inquiry
revealed. We felt the truth of the

indictment and set about putting our

houses hi better order.

After several years of painstaking
endeavor to ascertain what were the

underlying causes of our troubles, came
the steps towards a constructive pro-

gram the formulation of the first

"Municipal Program," founded upon
the principle that the individual mu-

nicipality should be freed from the

shackles of state domination and given

liberty to deal in its own way with

matters that are its own peculiar con-

cern, to determine the details of its

own housekeeping, so that each city

under its own roof could live its own
life, develop its own policy, mold its

own character, in short the program
embodied real municipal home rule.

Details were filled in from year to

year and then came the formulation

of the New Municipal Program em-

bodying the developments of the

generation and establishing the proto-

type of efficient municipal framework
the city-manager form of govern-

ment.

Coincident with this constructive

work of the first quarter of century of

our life there was an unremitting in-

sistence upon the duties of citizenship.

It was all very well to work out a model

framework, but if it was to be used by
an indifferent or sluggish community,
the real progress would be slight. Real

self-government is not a matter of form,

it is a matter of habit, of instinct, of

soul. No alchemy of a program can

take the place of the self-governing
instinct. No form of municipal per-

petual motion has been devised as a

substitute for the patient, everyday

discharge of the personal duties of

citizenship.

n
I know there are those who will call

this obvious, self-evident, platitudi-

nous. That may be true, but until

it becomes the settled habit of a com-

munity, those who are concerned in

its welfare will overlook it at their

peril. And right here may I utter a
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word of caution avoid professional-

ism. In the early days of the League
and I sometimes feel they were the

most fruitful, certainly in arousing

public interest, there were no salaried

officials, the budget was small, but

the sincere co-operation of men and
women devoted to the cause produced
results of far-reaching significance.

Another word of caution is: Avoid

superior airs, avoid holding aloof.

Above all things keep in touch with

the people, the common people. Here
the practical politician teaches us a

>n we greatly need to learn.

Not long since the retiring United

States Senator from Mississippi said

that "the fellow who refers to senti-

ment contemptuously and who wants

to find dollars, shillings and pence in

every proposition that he can present
to the public is not worthy of other

men's admiration," and he might have

added, "nor worthy of their emula-
tion." NYe need more sentiment in

our public work, more sentiment in our

work for the public.

I have been deeply impressed by the

frequency with which I have seen these

glowing words of Temple Scott, printed
and reprinted in civic publications.
At the risk of reiteration I repeat them:

The picture once painted or the poem sung,

it stands henceforth by itself; the artist can do

no more for it. It must live or die without

further help from him. But the city is never

thus entirely separated from us, its builders. It

remains tied to us by the invisible cord of nour-

ishing passions. It grows with us or it dies with

us. It is in a more real and personal sense a part
of us, as we are of it. It becomes then the reflex

of the lives and aspirations of the people who
dwell in it. So that a city its streets, its high-

ways, its buildings, its public places, as well as its

business and life is an embodiment of our-

selves. It is this living spirit that may hearten

and inspire us; that may delight and enchant us

and that may also break and destroy us.

Let us adopt this conception of the

city during the coming years. Let us,

while giving all due heed to forms and

details, lend our energies and activities

to developing the content of our city.

Let our city be known as "the city

that serves." The highest duty of the

city is the cause of humanity and
therein lies the future of our League.
As was recently said, "The govern-
ment of a people actuated by nothing

higher than grossly material considera-

tions the monetary and the selfish

values faces extinction by moral col-

lapse."

Our outstanding policy of the first

quarter of a century was the policy of

appreciation as opposed to the policy
of depreciation. We sought the good
and emphasized it. When we saw the

bad we sought to put something better

in its place. Who was it that said:

"I know two men, one of whom is very

happy and one of whom is very miser-

able. The essential difference be-

tween them is that one loves the beauty
of the world and the other hates its

ugliness."

Ill

There are many distinctive and
individual planks to be inserted in a

New Municipal Program, but it has

not been my purpose to enumerate

them in this connection. I have

sought rather to suggest certain tend-

encies and certain fundamentals. For
I believe as Rosenthal has put it that

"in order to know the soul of a city,

instead of looking upon it from the

outside, it is necessary to sympathize,
to examine as a physiologist would
examine and to push the analysis to

the moment when one seizes the secret

of its life. When one has felt the

pulsing of its heart and of its arteries,

then one can truly judge it. The

public squares, the monuments, the

streets, and the parks, appear to us,

then, for what they really are, as

organs that are articulated or dis-
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jointed, discordant or harmonious.

We are pleased by unity and displeased

by a lack of coherence. We desire a

perfect adaptation of means to ends

and, in truth, from such adaptation
should spring the essential beauty of

the city."

And the end is to build up useful,

helpful, happy citizens at all times

interested hi the public welfare and

willing to work for its promotion and

perpetuation. As the Los Angeles

City Club maintains: good men, if

uninformed, misinformed, or misguided,
often cause a lot of mischief. Good-
ness alone cannot prevent bad govern-
ment or insure good government.

Ignorance, poverty, sickness and in-

justice are largely responsible for vice

and sin. The forces that cause or

aggravate ignorance, poverty, sickness

and injustice are increasingly social

rather than personal. Any successful

attack upon vice and sin must there-

fore mobilize such forces as education,

employment, sanitation, recreation,

food and water supply, proper housing
and eugenics. The one agency, the

Club declares, through which the

community as a whole can act is the

government municipal, state and
national.

Government waste and inefficiency
are mainly due to poor organization,
defective equipment, narrow-gauge
policy, and bad management, rather

than to dishonesty or wicked inten-

tion, and herein is where the question
of machinery becomes pertinent.

By reason of such waste and in-

efficiency, municipal, state and na-

tional governments are causing or

permitting more ignorance, sickness,

poverty, misery and vice than all

other social agencies combined can
cure unless they work through and

upon the government and utilize its

vast resources, or to put it in the words
of the Mayor of Manchester:

The growth of municipal responsibilities il-

lustrates the irresistible drift of public affairs.

The democratic ideal is being worked out through

municipalities. For what are free libraries, art

galleries, baths, parks, technical schools, tram-

ways but community efforts? We need some

stimulus to quicken our sense of the value of

mutual helpfulness. Some day men and women
will awake to the immense possibilities of cor-

porate action; and the community will find

salvation, not in the patronage and gifts of the

wealthy, but in the combined and intelligent

efforts of the people themselves.



THE TOLEDO COMMISSION OF PUBLICITY
AND EFFICIENCY

BY C. A. GROSSER

Secretary of the Commission

A combination reference library and research bureau for government
and people. :: :: :: :: :: :: :: :: ::

THE Publicity and Efficiency Com-
mission of the city of Toledo combines
the following functions:

1. Municipal reference library.

2. Governmental research bureau.

3. Information office on city statis-

tics.

4. Offici.il printer and repository of

city reports and records.

5. Laboratory for Toledo University
and high school civics class pupils.

6. Publishers of the Toledo City
Jon null, official organ of the munici-

pality, which contains "fact" articles

on current legislation, council proceed-
. legislation, various departmental

reports and legal advertisements.

The commission is performing some
of these functions well and some not so

thoroughly because of a lack of ade-

quate facilities but, borrowing the

maxim of Cou6, it is becoming more
and more effective daily. All of the

above functions were not laid out for

the commission with its inception in the

1916 charter. They have been taken
on from time to time as the need arose,

but they come within the powers given
the commission by the charter.

Here are the duties of the commis-
sion as provided in the charter:

1. To investigate any and all departments in

order to determine the degree of efficiency with

which public service is being rendered.

2. To recommend to members of council and
other officers, methods, devices and systems by

which in the judgment of the commission, the

business of the city could be transacted with

greater economy and efficiency.

8. To acquire and record information it may
collect touching on the betterment of civic

conditions and the development of improved
and economical municipal administration else-

where and to embody such data in its reports

and recommendations, and publish same in the

City Journal.

4. To edit, print and distribute all municipal

records, reports and documents including an

annual summary of the work of the administra-

tive departments.

5. To collect and supply information for all

officers and departments and to acquire for any
officer at his request, information concerning

any matter of interest within the scope of his

official duties and to advise with such officer

concerning same.

In several ways the commission has

not entirely fulfilled the high antici-

pations of the framers of the charter.

It was expected that taxpayers, ever

complaining about high taxes, would
subscribe by the tens of thousands to

the City Journal, the municipal publi-
cation which would show them how
their money was being spent and
recommend economies. In spite of a

vigorous circulation campaign, the

subscription list since 1916 never has

exceeded two thousand. In the last

two years it has been gaining steadily
due to a rising wave of civic interest

developed through the neighborhood
welfare and commercial organizations.
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SPECIAL STUDIES

With the limited facilities at its dis-

posal, the commission on its own initia-

tive and at the request of department
heads has made a number of special
studies. Notable among these were:

intercepting sewer system, welfare

workhouse farm, city-owned auto-

mobiles, municipal court, crime sur-

vey, investigation of the health de-

partment, and study of the parole

system. Besides these many minor
studies have been made which have

appeared in the City Journal from time
to time.

Among the special studies made in

1922 were: zoological gardens, mu-
nicipal auditoriums, power charges
for high pressure fire stations, tele-

phone rates in other cities, history of

the civic center and city hall projects,

survey of local grade crossing problem,
curb gasoline stations and building

inspection fees and license rates.

The secretary of the commission as-

sisted the captain of the police traffic

bureau in drafting a suggested traffic

ordinance which embodies the latest

safety measures. The commission
classified the suggestions on traffic

that came in letters from the public.
In the last three years, several im-

portant studies which should have
come under the commission were done
under the direction of the departments

particularly affected. These surveys
lost some of their effectiveness with
council which interpreted administra-

tive bias which might not have oc-

curred had they been done by the

commission.

A BENEFIT TO CITY OFFICIALS

It may be seen from the foregoing
that most of the reports and surveys
have been "information studies"

which have attempted to enlighten
members of council and administra-

tive officers. A number of recom-
mendations made by the commission
in these reports have been adopted, but
this body has not yet attempted to

"put across" any sweeping reform.

It feels that it has not yet come to its

full strength when it would stand more
of a chance of success.

So the main effort of the commission
in the last few years has been along
educational lines. It has aimed to

get the confidence of city officials and
to make them see the benefits that

they could get from this bureau. It

aimed to demonstrate to the general

public its impartiality and the cold

authenticity of its work. Its progress
to the present may be measured by the
fact that in 1916 (the year of its crea-

tion) council refused to appropriate
funds to pay the salary of a secretary,
but such appropriation is now made
regularly. When this educational pe-
riod has been crossed, and the confi-

dence of council in the commission es-

tablished, this body will be able to

pursue a more aggressive policy of

recommending definite improvements
in the municipal fabric. This period
seems to be near at hand.

One of the chief values of this com-
mission from the standpoint of the

public lies in the authority conferred

on it by the charter of conducting an

investigation of any department,
should the necessity arise. Such ac-

tion would only be limited by the fund
for such an investigation that council

might be induced to appropriate.
The commission was created in 1916

under the provisions of the new charter.

Five commissioners who serve without

compensation are appointed by the

mayor. One term expires yearly,
which removes it from election pat-

ronage. The paid secretary and a

stenographic clerk complete the staff.

The full commission meets monthly.
Wendell F. Johnson, now assistant
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superintendent of the Toledo Social

Service Federation, was secretary of

this commission from 1917 until 1922.

A as succeeded by the writer whose

only qualifications were newspaper ex-

perience and intense interest in mu-

nicipal affairs.

FIRST AID TO COUNCIL

It is a fact that there is not a council

meeting when one or more council

members does not appear armed with

some fact or figure that has been sup-

plied him by the Commission of Pub-

licity and Efficiency. Sometimes the

councilmen ask for it, but as frequently
the data comes unsolicited from the

commission and it is always appre-
ciated.

In !!>-,',' the commission whipped
into shape and drafted 14 special re-

ports by council subcommittees in-

cluding those on smoke prevention,
dance hall regulation, salary revision,

safety building, professional bonds-

men ;ind similar matters.

Practically every one of the 52 issues

of the (
'itt/ Journal in 1922 carried lead-

ing articles presenting the salient facts

on the most important items of legis-

lation then before council for consider-

ation, anticipating the next meeting.
Th -se articles were written in an un-

biased news vein and consisted of

is of material on hand in the

reference library or the main argu-
ments for and against the matter ad-

vanced at committee hearings.

Generally it appears that the most
effective work may be done with the

legislative body. Assistance is more
welcomed by councilmen than by de-

partment heads who usually prefer
to conduct their own investigations,

possibly in order that they may con-

trol the conclusions. Furthermore it

is in council that laws are made, it is

here that they are tested in the light
of the experience of other places and

it is here that the arguments from both

sides are weighed and sifted before

they are finally passed.

AVENUES OF INFLUENCE

Naturally the penalty for quiet

functioning behind the scenes has been

a lack of knowledge of this bureau by
the public. But in the last two years,

close contact has been established with

different neighborhood commercial and
welfare organizations. At the present

time, these small commercial clubs

form the best avenue for reaching the

public. The commission keeps their

civic committees informed as to the

progress of legislation affecting their

vicinities.

Civics and municipal government
classes from the high schools and the

I'niversity of Toledo obtain much of

their data for their topics from the

reference library. Prof. O. Garfield

Jones of the University of Toledo re-

quires his municipal government stu-

dents to read up on their topics in the

office of the commission before they
interview city officials. His advanced
students are making studies that are

particularly desired by council at this

time and which are being done under

the supervision of Professor Jones and
the secretary of the commission.

Although a municipal reference li-

brary for the Commission of Publicity
and Efficiency was not specifically con-

templated by the framers of the char-

ter, the character of the work of this

office made the building up of such a

library a necessity. More than 3,700

clippings were filed in 1922 including
items from local newspapers, items

from other municipal publications,
annual reports and ordinances. This

library continually is being referred to

by city officials, particularly to ascer-

tain the experiences and methods of

other cities.

The commission has developed a
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minor activity that is coming to be

appreciated by officials. Many of

these turn over to the commission the

questionnaires which they receive from
time to time. Generally the commis-
sion has the desired data which the

bureau head may not have at hand.

This relieves the latter of much work
and at the same time insures carefully

prepared returns.

It would seem that two factors are

necessary for the effective functioning

of a combination governmental refer-

ence library and research bureau

"sticking around" at all council and
committee meetings to get acquainted
with councilmen and gain their con-

fidence and perceive first-hand what
studies are needed, and to make these

studies of practical service by com-

pleting them speedily as well as thor-

oughly before the issues become dead

by being tabled or through a lapse of

public interest.

COMMENTARY UPON THE COMPARATIVE
BONDED DEBT OF THIRTY-SIX CITIES

AS OF JANUARY 1, 1923

BY C. E. RIGHTOR

Of the Detroit Bureau of Governmental Research

To furnish certain general informa-

tion about the bonded indebtedness of

our largest cities, the Detroit Bureau
of Governmental Research, through
the cooperation of the Governmental
Research Conference and city officials

throughout the country, has compiled
these data for 36 of the largest cities.

The Committee on Non-Partisan

Facts of the Institute for Public Serv-

ice, New York City, reports that the

bonded debt of our municipalities and
states is over eleven billion dollars,

and that a billion and a quarter of this

amount were issued during the year
1922. When these facts are commonly
known, and their significance appreci-

ated, greater interest and watchfulness

of public debt will be manifested.

The tabulation shows the gross
amount of bonds outstanding as issued

by each city, by classes of general,

school, utility, and miscellaneous, ex-

cept special assessments; the amount of

sinking fund for such classes of bonds;

and the net debt upon this basis. The

per capita net debt and ranking of the

cities are then given. The informa-

tion is as of January 1, 1923, unless

noted otherwise.

The tabulation is not concerned with

state laws providing exemptions of

certain issues of a city in computing
its debt. Practices among the states

are not uniform, and sometimes are

absurd. Neither does it differentiate

between whether the bonds were issued

for a revenue-producing activity, or

otherwise.

It has been suggested that special

assessment bonds should be included

as a part of the city's bonded debt.

While it is recognized that such bonds

are a liability of the city, they are

short term bonds, usually offset in

whole or in part by special assessments

against the benefited or abutting

property, and by law are omitted in

calculations of the bonded debt. We
omit any consideration of them.
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Because of these conditions, there is

no attempt made to have the resulting

figures agree with official records of

any city. It is desired only that they
shall be correct as to the total by classes

as above indicated, and are, therefore,

bonds outstanding in the name of the

city.

So condensed a compilation can

record only totals, and it must be ap-

preciated that only limited conclusions

may be reached from the figures alone.

A knowledge of conditions is necessary
in each case. It is submitted that the

most important desiderata relative to

municipal debt are: First, that the

bonds were issued for necessary public

purposes; second, that the proceeds
were economically expended; and third,

that proper provision is being made for

amortizing the bonds. The figures
on debt do not afford this information.

Because a city shows a high per

capita debt, there is no reflection

against the city's financial policy or the

capacity of its fiscal officers. A large

part of the total debt may be for self-

supporting investments, as Cincinnati's

railway bonds of $20,000,000, or the

water works in many of the cities

listed. However, should the railroad

or water works be wiped out by flood,

fire or other cause, such city would
continue to be back of the bonds.

Detroit is not to be condemned in its

financial policy because during the past
three years Controller Steffens has
issued over $115,000,000 in bonds,

$47,000,000 of this amount since Jan-

uary 1, 1922.

In noting Baltimore's debt, we can-

not ignore the fact that the city re-

ceives revenues from its electrical con-

duits, and its wharves and docks.

This condition, similarly, obtains in

all the cities for most of those issues

noted herein as "miscellaneous," as

well as the several classes of utility
bonds.

In the case of Boston, we must re-

flect that the property values back of

the city and county debt are liable in

major part for the Metropolitan Dis-

trict park, sewer, and water bonds

amounting to several million dollars.

Toronto's debt may be classed as

heavy, but examination discloses that

the extensive investments in street

railway, hydro-electric system, water-

works, and other utilities are self-

sustaining.

Possibly the low debt of St. Louis

means its public improvement program
has been retarded, at any event, in

February (1923) the people voted

bond issues of $87,372,500 for sewers

and sanitation purposes, streets, light-

ing, hospitals, playgrounds, memorial

plaza, auditorium, and water works.

Dayton is not to be condemned

because, while its indebtedness is being

reduced, its school district (the school

district in Ohio is a separate political

unit) has a small sinking fund, and
because the property of that city has a

burden of flood prevention bonds is-

sued by the Miami Conservancy Dis-

trict (nine counties), in addition to the

ordinary indebtedness.

That there is a relation between debt

and the tax rate is apparent from ex-

amining these figures for Chicago and

Norfolk, as examples. Chicago has a

relatively small debt, due to a long
established principle of building schools

upon a "pay-as-you-go" basis out

of taxes which makes the tax rate

relatively high. Norfolk, however, en-

joys a low tax rate, but its indebted-

ness is the highest of the cities listed,

except for the Canadian cities. Den-
ver is notable for its unusually low

debt for general municipal purposes.

Omitting Washington with a per

capita debt of 36 cents (this debt is the

remainder of some 3.65 per cent bonds
issued in 1874), the range in per capita
debt is from $16.79 for St. Louis to
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5.60 for Norfolk, and $217.46 for

Montreal. The average per capita
debt is $103.40, and the median city,

Pittsburgh, has a per capita debt of

$93.03.

Obviously, the data presented are

not as exhaustive as in the census

bureau's Financial Statistics of Cities.

On the other hand, the figures are

more nearly current, and include the

data for eleven cities omitted from the

census bureau's reports for 1921. The
omission of the financial data of 70

cities out of 253, in Financial Statistics

for Cities for 1921 is deplored by the

many who would use these data of our

growing cities, with then* increasingly

complex financial problems, by pub-

lic officials, citizens, taxpayers, factory

owners, bond buyers, students, and
is the result of an unfortunate applica-
tion of economy by some Federal

officials. This matter, however, is

apart from this compilation.
If these figures of debt are of value,

for the purposes indicated, their com-

pilation is justified. This is the third

annual compilation by the Detroit

Bureau, and if there are any correc-

tions, we hope that they will be called

to our attention before future publica-
tions. Unfortunately, data were not

received from four large cities, Los

Angeles, New Orleans, Jersey City,
and Oakland, but it is hoped to in-

clude them henceforth.
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STATE SUPERVISION OF MUNICIPAL
ACCOUNTS 1

BY WYLffi KILPATRICK

National Institute of Public Administration

"H. BKI.L" was the unchallenged

entry on the payroll of a New Jersey

city for four years. And for that

length of time a horse presumably a

n sumamed "Bell" was regu-

larly cirried as a salaried employee
while the monthly wages were pocketed

.1 foreman who obligingly signed
"II. Bell" on the payroll as a con-

venience to "one of his gang."
Defalcation and peculation by mu-

nicipal officers, some no less humorous,
have formed the more spectacular

>n for state supervision of mu-

nicipal accounts. Following the en-

act merit of the Indiana accounting law

of 1909 it was discovered that in a

in county several officials used

rooms in the court house in which to

gamble, and when their own funds ran

short they issued county warrants in

payment of fictitious claims. The pot
in one instance must have broken

wrong for a player, for one officer filed

claims for $425 for fountain pens!
How narrowly the charge of defal-

cation should be modified by qualifying

adjectives or how strongly it should be

emphasized is a subject largely covered

by a smoke-screen of muddled ac-

counting, court room gossip, and unver-

ified muck-raking. It is well to re-

1 Thi3 article was written as a part of the

author's work as a student in the National

Institute of Public Administration. The legal

provisions forming the basis of discussion have
been compiled in tabular form. A number of

typewritten copies of this table have been pre-

pared by the New York Bureau of Municipal
Research and will be furnished at cost to those

interested.

member, however, that when the first

thorough investigation of municipal
accounts is made by a state bureau,
numerous embezzlements are almost

invariably discovered. During the

first year of state inspection in In-

diana, $186,044 was recovered of funds

improperly diverted from the public

treasury. Over $6,000,000 has been

recovered in Ohio since the establish-

ment of the state bureau of account s.

Whatever the extent of financial

lawlessness by municipal officials, past
or present, their proven dishonesty in

certain instances has aroused a public
attention to the need for more exact

accounting methods and the fixing of

responsibility for auditing upon a

centralized agency. Spectacular law-

lessness even though it be isolated

has done more to hasten the enactment
of state accounting laws than more
reasoned briefs of financial policy.

LEGISLATION WITHOUT ADMINISTRATIVE
SUPERVISION

The original method of exercising
state control over municipal finance

was the characteristic solution resorted

to by many reformers, the setting up
of statutory or constitutional prohibi-
tions against badness on the part of

the officers without the use of ad-

ministrative supervision. The effect

of these inhibitions is now recognized.
A wilful disobedience at the worst, or a

haphazard obedience at the best, fol-

lowed the passage of state laws govern-

ing the accountability of local officers

in their financial transactions. When
247
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no method of law enforcement or ad-

ministration was provided, inevitably
the observance of the law was optional
with municipal officers. Usage and
routine in local offices or the precedent
of previous officers offered handy alibis

to officers who for reasons of their own

may have preferred to overlook state

laws. The continuous disregard of

statutory provisions may, in fact,

indicate no wilful disobedience, for the

municipal officer may be in the anom-

alous, though not surprising, position
of being unacquainted with state laws

expressly designed to govern his duties.

If the legal provisions are complex, if

no attempt is made to outline and inter-

pret then* requirements to him, or if

the current session laws are not even

available to him, the municipal officer

will administer local finance in inno-

cent disregard of contrary laws.

However futile may be laws whose
observance is optional in practice, the

basic reason prompting state super-
vision is found to a larger degree in

another condition. Can the responsi-

bility of planning a scientific account-

ing system and establishing a pro-
cedure for its operation be placed upon
local officers? A vast body of ex-

perience proves that a technical duty
of this nature requires expert assistance

which can be most conveniently pro-
vided by a state bureau. A municipal

officer, usually elected for a short term

and receiving a low salary, seldom has

the training which fits him to devise

an accounting system. Less fre-

quently has he the time to inaugurate

acceptable methods during his short

tenure in office. If the standards of

procedure are the haphazard prec-
edents of a sundry collection of office-

holders who preceded him, the ad-

ministration of the local officer can

hardly be expected to measure up to

the requirements of scientific account-

ing.

SELF-INTEREST DRIVES STATES TOWARD
SUPERVISION

Irrespective of any theory as to the

desirability of supervising municipal
finance, the state finds itself adopting
the methods of supervisory control in

order to safeguard its own interests.

A part, and usually no small part, of the

state's revenues are collected by local

officers and transferred from city or

county treasuries to the state. Dis-

honest or lax methods by municipalities

may be the direct cause of misappro-

priation or diversion of funds from the

state treasury. Equally serious is the

indirect effect upon the financial stand-

ing of all communities resulting from
lawlessness in any one city. The gut-

ting of a town treasury must react

adversely upon the credit of neighbor-

ing cities. Investors cannot view mu-

nicipal bonds without suspicion when
fraudulent practices are unearthed in

even one city of the state.

SUPERVISION STIMULATED BY REPORT
OF NATIONAL MUNICIPAL LEAGUE

Wyoming by provision of its state

constitution created the office of state

examiner in 1890, the year of her ad-

mission into the Union. The legis-

lative act of that year defining the

duties of the examiner was the first law

placed on the statute books of any
state providing for adequate state

supervision of local accounts.

A number of laws prior to this date

pointed the way for the more compre-
hensive statutes which were passed in

following years. Supervisory power
over county officers was given the

Indiana state auditor in 1852. Inspec-
tion of county officers again found ex-

pression in law through a Minnesota

statute in 1878. Wyoming was the

first state to provide for uniform mu-

nicipal accounting by the law of 1890.

Sentiment for adequate state super-
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vision was crystallized in a report
before the National Municipal League
convention in 1898. Three phases of

supervision were recommended: pre-

scribing and installing uniform ac-

counting for municipalities, collecting

and publishing comparative statistics,

and making inspections of local ac-

counting offices. These three aspects
of the proposal have continued to be

the cardinal principles around which

legislation has been framed in the last

twenty-five years.

In a halting manner various states

have felt their way towards enacting
the program outlined before the Na-
tional Municipal League. The process
in many states has hardly been con-

scious, the first steps often being taken

without recognition that they would
lead to complete supervision. Massa-
chusetts is a state in instance. In 1869

tin- Massachusetts bureau of statistics

of labor was started, a bureau with no

duties relating to local government. A
division of manufacturers was added,
and finally, in 1906, the collection of

municipal statistics was made a duty of

the bureau of statistics.

The broadening of bank examination

to include auditing of municipal ac-

counting has been a development in

several states. The duties of the pub-
lic examiner of South Dakota, dating
from 1887, included the auditing of

banks as well as of state institutions.

By 1911, the work of examining banks
took the time of the examiner to such

a degree that a separate officer, the

executive accountant, was created to

supervise public accounts, including
state institutions. Minnesota illus-

trates a curious manner of growth of

the movement. The 1878 act, previ-

ously mentioned, established a public
examiner to examine banking institu-

tions as well as state and county offices.

The examiner was given partial juris-

diction in 1891 over the accounts of St.

s

Paul, this power being extended to

Minneapolis fourteen years later. Not
until 1913 was his jurisdiction extended

completely over the municipalities of

the state.

The collection of taxes has been

another angle from which a beginning
towards supervision was made. The
Wisconsin legislature directed the tax

commission to inquire into the methods
of municipal accounting and only

following this investigation was the

1911 law enacted providing for partial

state supervision. A frequent ap-

proach to the question has been by
state inspection of city or county
offices handling state funds. Three
states to-day limit the scope of their

inspection of local accounts to county
officers concerned with state finances,

Alabama, Kentucky, and Maryland.
A much larger number, seventeen,

provide for the inspection of county as

well as city or town finances. 1

After the passage of the Wyoming
law, twelve years elapsed before ade-

quate methods of supervisory control

found legal expression. Ohio in 1902

established the state bureau of inspec-
tion and supervision of public offices.

The Ohio bureau in the two following
decades continued to be the model
after which many laws were patterned.

Important enactments followed in

more rapid succession. State exam-
iners of public accounts or bureaus of

municipal accounts were provided in

New York in 1905, Massachusetts
and Iowa in 1906, Minnesota in 1907,

and Indiana in 1909. Nearly every

succeeding biennium has witnessed

the passage of one or more state laws.

The legislatures of New Jersey, New
Hampshire, and New Mexico in 1921

made revisions of their accounting
1
Indiana, Louisiana, Minnesota, Mississippi,

Montana, New Hampshire, New Mexico, New
York, North Dakota, Ohio. South Dakota,

Virginia, Washington, West Virginia, Wisconsin.
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methods which are among the latest

laws extending the scope of state

supervision.
The extent of adequate state audit

of its own accounts and offices, while

not specifically relating to local finance,

shows the degree to which supervisory
control is being recognized as an ac-

cepted principle. Thirty-nine states

make provision for some form of audit

of state offices by the bureau which

examines local accounts. Of this num-

ber, twenty-one make mandatory an

audit yearly or oftener. Installation

of an accounting system, uniform for

offices of the same grade, is required in

thirty-three states. A smaller num-

ber, twenty-five, enable the supervisory
bureau to keep in close touch with

fiscal operations of the state through

periodic reports submitted by state

officers and institutions.

It is significant that of all the states

in the Union, only one Rhode Island

has no legal requirement for some

form of supervision of accounting,

state or municipal, by a centralized

agency of the state. The law in many
instances may be inadequate. Its

administration may be faulty. But
the presence of provisions on the stat-

utes of forty-seven states leaves no

doubt that supervisory control is

to-day a recognized part of state ad-

ministration.

FINANCIAL REPORTING

The value of the Massachusetts

experience in collecting comparative

municipal statistics has resulted in

numerous legislative provisions pat-

terned on the procedure of the Bay
State. Fifteen states 2

require munici-

palities to make annually a financial

1
California, Indiana, Iowa, Massachusetts,

Minnesota, New Hampshire, New Jersey, New
Mexico, New York, Ohio, Pennsylvania, South

Carolina, Washington, West Virginia, Wiscon-

sin.

report to the state, nearly all of whom
provide for the publication of the re-

ports in comparative tables. A second

series of sixteen states 3
require some

form of local reporting of finance, the

requirement usually being confined to

county officials or to those handling
state funds.

The scope of the state publication is

illustrated by the analysis printed by
the New York state comptroller which
contains:

1. Summary of financial transactions (classi-

fication of receipts, payments, and balances).

2. Analysis of income according to the nature

of receipts and revenues.

3. Summary of payments classified by func-

tion performed.

4. Outstanding indebtedness and interest

charges analyzed as to character of the obli-

gation.

These four elements are normally
found in every state publication of

municipal statistics, although supple-

mentary statements are always added

by individual bureaus. The receipts
and outlays for municipal industries

and the valuation of property are

important tables in several reports.
The mass of undigested statistics,

which the report may readily become,
has been interpreted in a readable

fashion by several bureaus, notably
those of Ohio, New York, and Massa-
chusetts. Charts are printed in their

reports, showing graphically the in-

crease or decrease in the cost of various

functions as well as graphical represen-
tations of revenues and payments.
The better class of publications of

municipal finance are now complete
reference volumes of financial informa-

tion. The next step in their improve-
ment, difficult though it may be, is tc

correlate physical with fiscal data.

*
Colorado, Connecticut, Idaho, Kentucky,

Louisiana, Michigan, Mississippi, Nevada, Okla

homa, Oregon, Tennessee, Texas, Vermont

Ohio, South Dakota, Washington.
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what value is a comparison between the

cost of education in two cities if we
do not know the degree of service

rendered, if the number of school chil-

dren and teachers and salaries is not

revealed. This illustration holds true

for most of the municipal services,

whether it is fire and police protection
or the laying of sewer systems. The
limitations of any governmental report
of comparative statistics are well

recognized. To the voter who wishes

to judge the comparative performances
of officers, statistics which are not

interpreted over a common denomina-

tor are useless. If corresponding phys-
ical data, however, can be added to the

fiscal statistics at present contained in

the publications, the voter will be

given a guage to measure municipal
sendees and officers. The utility of

the publication will be multiplied when
a municipal officer of any nature,

whether street or public work, can

turn to it for comparative information

expressed in concrete terms of cost and
service.

UNIFORM ACCOUNTING

Following the first state law requir-

ing uniform municipal accounting,
that of Wyoming in 1890, twelve

other states* have made mandatory
the requirement for the installation of

uniform methods in local accounting
offices. Sixteen other states have legal

provisions for an accounting system,
six 5 of whom limit the requirement for

uniformity to county offices. By re-

quest of the locality or recommenda-
tion of the supervising bureau, an ac-

counting procedure will be installed in

4
California, Indiana, Iowa, Minnesota, Mon-

tana, New Hampshire, New Jersey, New York,
North Dakota, Ohio. South Dakota, Washing-
ton.

*
Colorado, Georgia, Idaho, Michigan, Mi.->-

souri, New Mexico.

a local office in seven states 6 while in

the remaining three states,
7 whose

statutes deal with the subject, uniform

accounting applies only to county
offices handling state funds.

Uniform accounting is "merely the

enforcing of adequate standards of

performance" The state must take

notice of the methods of a particular
office because its laws set standards of

conduct which are inoperative under

faulty accounting. That the proce-
dure is uniform is the natural result of

determining what standard is desir-

able. The drawing of comparative
statistics between municipalities would
be hindered, if not made impossible,
without uniformity in the primary
accounts. Uniformity is required, of

course, only as between officers of the

same class and function.

The actual administration of ac-

counting installations has encountered

obstacles when the attempt was made
to impose hastily a complete system

throughout the state. In Iowa the

state auditor declared after an attempt
"to install a system offhand that it

was necessary to abandon the original

plan and build anew as experience

pointed the way." The procedure
followed by Wisconsin, devised to

avoid administrative friction, provides
for:

1. Municipalities desiring to adopt the system
are required to make formal application guar-

anteeing to pay the (installation) costs.

2. Preliminary surveys are then made of the

conditions to be met in order to devise the sys-

tem.

3. A system of double-entry bookkeeping is

provided, designed to secure:

(a) A complete record of all municipal
transactions on an accrual basis.

(b) To centralize the records of municipal
activities in the clerk's office.

*
Louisiana, Massachusetts, Nevada, Penn-

sylvania, Virginia, Vermont, Wisconsin.
7 Kansas. Kentucky. Maryland.
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(c) Continuous audit of all financial trans-

actions by some responsible local official.

(d) Methods of accounting adapted to

the capacity of non-experts and changing

officials.

(e) Uniformity enough to produce com-

parable results and at the same time elasticity

to meet varying conditions.

(f) Information of municipal activities by

reports to the state commission.

(g) A budget system to furnish the public

with information regarding expenditures.

4. In installing these systems all officials con-

cerned are carefully instructed how to keep them.

Usually a period of from two to ten months of

the financial history of each municipality is re-

written under the new system which serves as

a guide for future transactions.

5. Subsequent inspections are provided so

that each system may be inspected to determine

whether the records are properly kept."
8

EXAMINATION AND AUDIT

The maintenance of financial stand-

ards as outlined in state laws and de-

tailed in accounting procedure cannot

be entrusted to an automatic self-

working. As a necessary corollary to

setting up of the machinery is its op-

eration by corps of inspectors of the

state supervisory office. Field inspec-

tors who travel from office to office ex-

amine municipal accounts, preferably

once a year.

The need for an independent audit

of municipal accounts by an outside

agency is recognized in the laws of

thirty-six states. Adequate provision

for a compulsory examination once a

year is required by the statutes of

fourteen states. 9 In five states the

requirement is optional and may be

met when the state agency deems de-

sirable or the locality requests an

Report of the Wisconsin Tax Commission,

1916.

Indiana, Iowa, Minnesota, Montana, New

Hampshire, New Jersey, New Mexico, New

York, North Dakota, Ohio, South Dakota,

Virginia, Washington, and West Virginia.

audit.10 An occasional examination,
or one confined to county offices, is the

scope of the audit in sixteen states. 11

Mississippi is distinctive in using the

revenue agent plan under which the

agents are given carte blanche authority
to unearth any peculations by local

officers that they may find and get a

"slice" of the recovered money.
A very inadequate method of check-

ing local finance has been resorted to

by a few states in requiring the sub-

mission of detailed reports to the state

agency. The checking up of these

reports may or may not reveal the true

condition of the municipality, depend-

ing upon the accuracy and honesty of

the reporting officers.

ADMINISTRATIVE ORGANIZATION

A variety of organization is provided

by the state statutes shading off from
an elaborate staff organization solely

concerned with municipal finance to

the appointment of a special investi-

gator by the governor. Frequently,
the state administrating bureaus are

in the department of the auditor of the

state. 12
Equally prevalent has been

the practice of creating an independent

agency variously named "public ex-

aminer," "executive accountant," or

"state accountant." 13 The chief of

this agency is responsible directly to

the governor or to a state board of

examiners.

10
California, Louisiana, Massachusetts, Wis-

consin, and Wyoming.
"Alabama, Arkansas, Colorado, Delaware,

Georgia, Idaho, Kansas, Kentucky, Maryland,

Michigan, Missouri, Nevada, Oklahoma, Flor-

ida, Tennessee, Vermont.

"Arizona, Colorado, Connecticut, Iowa,

Maine, Maryland, Massachusetts, Michigan,

Missouri, Nevada, New York, New Mexico,

North Carolina, Ohio, and Vermont.
13 Alabama, Delaware, Indiana, Kansas, Ken-

tucky, Louisiana, Minnesota, Montana, New

Jersey, North Dakota, Oklahoma, South Da-

kota, Texas, Virginia, Wyoming.
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In two states, Wisconsin and West

Virginia, the supervising agency is

under the state tax commission, which

has partial jurisdiction also in Oregon
and South Carolina. In those states

in which the state government has re-

cently been reorganized, the bureau

has been placed in the department of

finance. California, Idaho, Illinois,

Nebraska, and Utah have found that

the logical place for the agency is in

that department.
A surprising confusion exists in

several states by distributing authority

among more than one agency. Three

states, Connecticut, Oregon and South

Carolina, have seen fit to allow separate
officers to exercise supervision while

Mississippi occupies the unhonored po-
sition of having a three-headed control.

In that state localities report the con-

dition of their finances to the state

auditor, the revenue agents investigate

accounts, and as an extra-precaution
the governor may appoint special ac-

countants, perhaps to check up the reve-

nue agents as well as the municipalities.
The New Jersey system, unique to

that state, deserves mention. The
field work of the department of ac-

counts is not done by regular state

employees, for the department main-

tains a list of municipal accountants

who, upon registration, are empowered
to audit local accounts. The munici-

palities, under mandate of being ex-

amined at stated intervals, hire a

registered accountant whose certified

report is submitted to the state de-

partment.

CLEARING HOUSE FOR INFORMATION

The greatest rpomise for future

usefulness of the state supervising
bureau hardly consists in the formal

accounting procedure devised or in

local audits made. Possibly in the

use of the state office as a clearing
house to which municipalities naturally

turn for advice and information, the

existence of the bureau finds its best

justification. The advisory function

of the bureau grows as the staff grad-

ually builds up confidence in its work

among the municipalities. The vol-

ume of daily mail containing inquiries
about current problems of finance,

the conversations held in the bureau's

office, and the aid which the staff gives
while inspecting local offices, form a

rough index as to how far the bureau

has "dug in."

In no field can the bureau be of

more use as an advisor than in law.

To the local officer it can outline the

requirements of the latest session laws.

To the state legislature it can submit

constructive measures of reform based

on the data it has collected within the

state and close observation of the

operation of experimental laws else-

where.

The advisory function of the bureau

provides it with the needed oppor-

tunity to correlate the three-fold as-

pect of its work installation of uni-

form accounting systems in municipal
offices, examination of local accounts,

and the compilation of comparative

municipal statistics. A bureau having
the confidence of municipal officers

throughout the state may extend the

standard accounting methods with

their ready acquiescence or upon their

invitation. Audit of municipal ac-

counts by a state inspector is not re-

sented when the local officers are ac-

customed to view the bureau as a

partner in working out fiscal problems.
If the municipal officers look to state

publications of statistics as a guide,
coercive measures need not be used to

compel the submission of the detailed

reports required by law.

The trend towards complete adop-
tion of supervisory control of municipal
finance by the state has been so grad-
ual that it has escaped the attention
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which more spectacular changes at- are but the natural aftermath of the
tract. To paraphrase Blackstone's state's duty to protect the integrity
dictum on the growth of English com- and credit of public finance within its

mon law: state supervisory control boundaries; they have been and will

has been secreted from the intestines of be extended piecemeal as the circum-
financial administration. The meth- stances in each state prove the need for

ods by which it now seeks to function their adoption.



ITEMS ON MUNICIPAL ENGINEERING
EDITED BY WILLIAM A. BASSETT

Enforced Curtailment of Essential Municipal tion as to the amounts expended in this way by
Activities. Drastic curtailment during the

present year of essential public service appears

to be the only alternative facing many Ohio

cities as a result of the operation of the obsolete

and restrictive tax laws of that state. Obviously,

some cities are more seriously affected than others

at this time, but the situation confronting Cin-

cinnati is a particularly desperate one.

In the latter city at the election held in the

fall of 1922 a proposed special tax levy designed

to provide funds urgently necessary for the

carrying on of the city government and the sup-

port of the public schools was defeated by the

voters, although the administration making the

request was continued in power. As a result of

the defeat of this measure, the city government
and the schools for the next two years will be

short of funds required for the efficient functioning

of government by an amount estimated at not

less than two million dollars. The city adminis-

tration has faced the situation by authorizing

extensive reductions in practically all depart-

ments. These call for a curtailment in the police

and fire protection service furnished and a

cessation of street repair work and the collection

of ashes and rubbish. Similar action has been

or is to be taken by other Ohio cities in order

to meet their local problems. It will be interest-

ing to see just what will be the effect on the

public of a curtailment in the services which it

has been demanding and receiving in many of

these branches closely related to public comfort

and convenience. Naturally, any reduction due

alone to shortage of funds in police and fire pro-

tection service tends to increase hazards to the

safety of thecommunity in a way that is not pleas-

ant to contemplate. These phases of the situation

alone are of sufficient importance to demand
the most serious consideration of public officials

and of citizens, but there is one other element

that is of the gravest importance from the point
of view of sound financial policy which has not

received the recognition that it should. This is

the practice followed in the past by many Ohio

cities of financing street repair, maintenance and

repaving out of bond issues. Reliable informa-

various municipalities is not available, but a

casual inquiry into this matter covering three

cities alone disclosed that up to 1921 there were

$3,350,000 of street bonds outstanding.

Undoubtedly one of the first places in which

Ohio cities will seek to economize will be on their

street work, both construction and maintenance.

In the matter of maintenance, this means that

if funds are not provided to carry on such work

from year to year, progressive deterioration of

pavements will result and the expenditure, within

a few years for reconstruction, required to pro-

vide for traffic needs, will be far in excess of the

amount needed each year to protect against

such an occurrence.

In order to provide for financing the sewage

disposal projects and the collection and disposal

of garbage, which are closely related to public

health, a bill sponsored by the Ohio state de-

partment of health has recently been introduced

in the legislature of that state authorizing the

cities and villages of Ohio to make annual

charges for the use of sewerage systems which

will be sufficient to take care of capital charges,

maintenance and operating expenses of such

systems. Under conditions now prevailing in

many Ohio municipalities, it may be that some-

thing of this sort is desirable as regards both the

sewerage facilities and the collection and dis-

posal of garbage. It should, however, be recog-

nized that both of these services are distinctly

community benefits and should be financed on

that basis.

Any devices of this kind are palliative in char-

acter. They do not get at the root of the evil.

The situation confronting Ohio cities constitutes

a state problem. To meet it there should be a

thorough and sane revision of the tax laws of

Ohio. That this has not been done long before

is a cynical commentary on the collective in-

telligence of the citizens of that commonwealth.

*
What Constitutes the Best Type of Pavement.

The imperative necessity of competent en-

gineering judgment in the determination of the

type of pavement suitable to meet any particular

255
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set of conditions has been long recognized by
those familiar with problems of highway ad-

ministraiion, but it is amazing what scant ap-

preciation many public officials have of the

importance of this matter and also how unin-

formed the public is with respect to its signifi-

cance. Two ways in which the latter conditions

are manifest are, first, the practice followed by

many communities of permitting the owners of

property abutting any contemplated street im-

provement to select the type of pavement to be

used, and second, the impression that apparently
exists in the minds of many intelligent people

either that there is or can be developed some

type of pavement universally suitable to meet

all conditions of traffic. The former constitutes

by far the more serious problem. It has re-

sulted probably in more ill-advised street con-

struction than is due to any other cause. Its

continuance should not be permitted in any com-

munity and it is encouraging to note that there

is to-day a trend away from this practice.

With respect to what may be termed the

quest for the universally supreme type of road

there is likewise need for public education, and

the following editorial comment on this subject,

appearing in a recent issue of the Engineering

News-Record, is of timely interest:

"Last week at Harrisburg, Pennsylvania, at

the conference of highway officials called by
Governor Pinchot, evidence of the quest ap-

peared repeatedly in the questions raised for

answer. It is difficult for the heads of govern-
ment not trained as engineers to avoid the notion

that there is somewhere to be found a universally

best road and that it will be disclosed if road

officials will go into conference and talk enough
about the subject. At the Harrisburg conference

it proved easy as usual to raise a dispute between

partisans of different types of roads, and as usual

this dispute arrived nowhere. The useful effort

of the conference was the determination with

which the engineer delegates drove home the

truth that the selection of road type and its

design are widely different problems in different

sections of the country and that knowledge of

traffic and its probable trend is essential to in-

telligent selection and design. There is no

universally best road surface any more than there

is a best type of bridge or a best size of shoes."

As pointed out by the editor, "if this fact can be

established in the minds of public officials it will

pay to hold many conferences like that called by
the Governor of Pennsylvania even though they

develop no thought with which the road expert

is not familiar."

*
Political Road Control. New Jersey with

$20,000,000 to spend on roads this year has made
the administration of its highway department an

issue of partisan politics. Incidentally the state

since January 22 has been without a responsible

head of its road-building activities. These facts

possess a disquieting significance not confined

to the effect on highway development in the

single state directly concerned. They exemplify
a reversion of thought on public roads work which

is being manifested in many states and which

if not checked may undo much that has been

accomplished in the last few years toward putting
state highway administration on a fairly high

plane. They point to the necessity of organized

corrective effort akin to that which created the

demand of the last few years for road improve-
ment.

Considering the New Jersey situation specif-

ically, there will be few mourners for the old,

eight-man, bipartisan highway commission.

The smaller commission of four, provided by the

new law, although it is still bipartisan, is a much

preferable working organization. One may com-

mend also the personnel of the new commission

as it has been named for confirmation. There

is no great cause to criticize any of the minor

provisions of the new law and some of them can

be praised. All this granted, the fact remains

outstanding that the law is purely the creation

of partisan politics. Not one provision, from

the bipartisan requirement to the number of

commissioners and the appointive power, was

decided on any basis except compromise between

a democratic governor and a republican legis-

lature.

The calm assumption by the executive and the

legislature of the right to discuss and arrange

the highway business of New Jersey as a political

issue and the complacent acceptance by the

public of this assumption, constitutes to-day the

hazard to highway development which thought-

ful engineers most fear. The condition is not

peculiar to New Jersey; it exists in a number of

other states where, however, it is not quite so

bold in displaying itself naked to the world.

The discouraging truth is that all over the

country a determined effort is being made to

swing the great work of road -building into the

list of public activities which proceed under

political favor. Power has been lent to those
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who seek this goal by an economic condition

which has set the people astir to ease their burden

of high taxes and high costs. Watching their

highway bills pile up to hundreds of millions a

year, taxpayers are in a fit temper to follow the

leader who promises relief by calling back

the old regime of local direction and control.

Such leaders are not lacking and they are

getting followers in exactly the degree that the

people have not been educated in the highway
business.

Following a period of active education of the

public to the need of good roads there has been

a period of no schooling. Rampant propa-

gandists as they were in large part, the old "good
roads" organizations accomplished their object

of creating an active public sentiment for im-

proved highways. With the first lesson taught

education ceased. Federal and state highway

departments and associations of road builders

have taken up educational work only as it has

concerned the technique of highway building

and operation. Their work has been remarkable

but, with rare exceptions, they have done little

to teach the people generally the business of

highway engineering and highway transport.

There is need for someone to perform this task.

The above comment appeared recently in the

editorial columns of the Engineering- Newt
Record, Although directed primarily towards

tin- New Jersey situation, it so well epitomizes

conditions which at present menace the efficient

administration of highway matters in many of

our states that it is desired to bring it to the

attention of the readers of the Review. Ed.

*
Extensive Bond Issue for Public Improve-

ments Authorized by Voters of St. Louis, Mis-

souri. A program of municipal improvements

representing a contemplated expenditure of

$87,372,500 was authorized by the voters of

St. Louis at an election held February 7, 1923.

According to the Engineering-Newt Record of

February 22, this is the largest municipal bond

issue authorized by popular vote by any Ameri-

can city. The improvement program put up
to the people comprised twenty-one items of

which all but one received the necessary two-

thirds vote. These items among others made

provision for additional water supply facilities,

hospital construction, extensions to the sewer

system, increased facilities for the fire depart-

ment, program of grade crossing elimination, and

the construction of a municipal auditorium, a

municipal plaza and hall.

The approval of this improvement program

represents the culmination of intelligent co-opera-

tion and effort both on the part of the city offi-

cials and various civic organizations in bringing

to the attention of the public of St. Louis the

significance and value of the work planned.

An interesting feature of the election was that

less than one-third of those entitled to vote on

the project did so. At the same time the results

would indicate that the program of municipal

improvements submitted when explained to the

public had met with popular approval.

Other cities have not been so fortunate in

presenting their cases to the public. The situa-

tion in Cincinnati brought about by the defeat

at the recent election of the special tax levy, a

levy designed to supply money urgently needed

for the carrying on of the city government and

the support of the public schools, is an example

of a different character. A similar case has been

noted in the experience of Cape Town, Africa,

where the municipality had an election to ap-

prove a plan for much needed street and sewer

improvements involving an expenditure of

about one million dollars. The election resulted

in 805 votes for the project and 2,785 against.

A few years ago a bond issue designed to pro-

vide funds for a much needed extension to the

existing sewer system of a large western city was

voted down. Subsequently that city had to

resort to emergency measures in order to pro-

vide in part for the improvement for which these

funds were designed and at the same time was

seriously involved in damage suits arising from

the overloading of the existing sewer system.

That experience would indicate that though
the voice of the people may be the voice of God.

it is not always the voice of progress. Both the

city officials and the public of St. Louis are to be

congratulated on their recent action. There is,

however, ample opportunity for energetic educa-

tional work in other communities in this country

for the purpose of keeping the public not only

aware of the needs of the community but also

cognizant of the individual citizen's responsibility

for meeting these needs.

*
Caution Plates on Motor Trucks to Prevent

Overloading. Equipping all motor trucks with

caution plates on which would be stamped in-

formation relating to the permissible loading is

proposed by manufacturers as a means for effect-
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ing control over the overloading of such equip-

ment. According to Mr. David C. Fenner,

Manager, Public Works Department, Interna-

tional Motor Company, such plates would show

the maximum gross load for the front axle, the

maximum allowable gross load for the rear axle,

the maximum allowable speed and the distance

in which the vehicle, loaded to capacity, can be

stopped with each set of brakes operated in-

dependently, with the vehicle running at the

above maximum speed on a hard, dry level road-

way.
This information would give the owner the

data required for painting weight and carrying

capacity on the sides of the vehicle to comply
with the local state law. By making this in-

formation a prerequisite to the issuance of a

truck license it would prevent the operation of

unsuitable trucks and enforce the proper opera-

tion of good trucks. Moreover, such a provision

would place the penalty for poorly adjusted

brakes and steering connections directly on the

operator, where it belongs.

It is gratifying to note that the motor vehicle

industry is lending its weight and its influence

to preventing both overloading and over-speed-

ing of motor truck equipment. As an aid in

reducing the hazard on the public highway as well

as its value in preventing the destruction of road

sections from overloading, the above suggestion

deserves careful consideration by all those formu-

lating legislation dealing with the problem of

motor vehicle regulation.

*
Lighting of Public Highways an Important

Factor in Accident Prevention. The important

relationship that lighting systems of public

highways bear to the protection of traffic using

these highways and the need for a systematic

program of education directed towards securing

better service in this matter are emphasized by
Mr. David Beecroft, Vice-President of the North

Atlantic Division of the National Highway
Traffic Association.

According to Mr. Beecroft an analysis of

accidents on public highways during 1922 in

the state of Connecticut disclosed the fact that a

very considerable number of such occurrences

were directly traceable to defective lighting

either of the highway or motor vehicle, or both.

In general it may be stated that motor cars are

too often overlighted and motor trucks generally

underlighted. Probably the last criticism ap-

plies most generally to the highway itself. It is

only comparatively recently that attention has

been given to what constitute the requirements

of lighting public highways outside of cities, and

hence there is not much precedent in this matter.

However, the experience gained in the use of

signal lights at street intersections in suburban

areas is of distinct value. During the past year

there has been rapid development in the installa-

tion of such facilities. There has, however, been

practically no regulation as to type of signals

employed with the result that there has been

considerable variation and a general lack of

uniformity. In one city of 40,000 population,

adjacent to New York City, there are three

different colored lights placed on an important

highway within a distance of two miles. All

three are blinking types of intermittent lights,

one showing green light in both directions,

another green in one direction and white in

another, and another red in one direction and

green in another. The undesirability of an

arrangement of this kind cannot be overesti-

mated. They impose a serious strain on the

mental energy of the driver of the motor vehicle

which would not be present if a steady green

light were employed. The example cited is by

no means an extreme one. Similar conditions

obtain practically throughout the Metropolitan

zone of New York City and also in many of the

other large cities of the country. Unquestion-

ably this lack of uniformity in signal lights adds

materially to the hazard of night driving. All

highway signal lights at intersections should

be standardized as to color, height, and pref-

erably location. The essential requirements

governing these matters could well be included

as a part of the state highway law.
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CHARACTER AND FUNCTIONING OF MUNICIPAL,

CIVIL SERVICE COMMISSIONS IN THE UNITED

STATES. Report of the Committee on Civil

Service of the Government Research Con-

ference of the United States and Canada, 1922.

Obtainable from W. H. Beyer, chairman, 805

Franklin Bank Building, Philadelphia.

The report of the Committee on Civil Service

of the Government Research Conference is

thought provoking and suggestive. It has

character, is interestingly written and leaves the

reader with a definite program. The recom-

mendations of the report are based on a convic-

tion that it is becoming more and more Decenary
to have a truly positive and better outlined em-

ployment policy for public service a policy in

keeping with the best in present-day employ-
ment management. The committee believes

that in civil service administration there must be

a "change of emphasis from the prevention of

spoils to the promotion of morale and efficiency."

As the key factor in the effective carrying

out of this more comprehensive and dynamic

program, the makeup of the commission itself

is subjected to a rather searching but con-

structive criticism.

Two groups of standards are advanced by the

committee "in an effort to appraise our civil

service commissions." The first group is made

up of "those which may be fairly applied to civil

service commissions in the past." Commissions

should be non-political in character, faithfully

enforce merit principles, and maintain conti-

nuity of employment policy. The committee

finds that the application of this first group of

standards shows certain weaknesses that ought
to be corrected. It believes that "to a large

extent civil service commissions themselves have

been made footballs of politics."

The second and additional group of standards

is one "to which civil service commissions have

not always been expected to conform in the past

but to which they will have to conform more and

more in the future."

"a. Civil service commissions should be

under professional guidance.

"b. Civil service commissions should per-

form adequately all employment functions of

government.
"c. Civil service commissions should make

possible democratic administration of the em-

ployment affairs of government."

"
With these standards in mind, the committee

has endeavored to examine the character and

functioning of municipal civil service com-

missions in the United States, to draw lessons

from the experience of private concerns and of

other countries in employment administration,

and to suggest ways of improving our civil

service administration, with particular reference

to the makeup of the commissions themselves."

May civil service commissions as they are now

constituted "be expected to measure up to the

new tasks that will devolve upon them with the

change of emphasis from the prevention of spoils

to the promotion of morale and efficiency ?
" To

this query, the committee answers "No." The

commission which is proposed to measure up to

the standards of both group one and two is to be

composed of a civil service commissioner selected

competitively on the basis of his technical and

professional qualifications for employment and

personnel work. He is to be the executive

officer, but is to be assisted in judicial and legis-

lative matters by two associate commissioners.

One of these associates is to be from the chief

executive's staff while the other is to be selected

by the employes of the classified service.

Around these standards and suggestions

centers a most interesting discussion. Especial

attention is given to the new functions of em-

ployment and personnel management and to the

advantages of employe representation. In the

appendix are found tabulated replies to the

questionnaire on which part of the report

was based. Definite legal provisions are given

for carrying out the recommendations of the

report.

The report is bold and definite in its sugges-

tions. It is a challenge to thought and action,

and although some of its proposals will no doubt

meet' with spirited opposition, the soundness of

its fundamental appeal will be generally recog-

nized.

ALLEN M. RUGOLES.
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THE FIRST YEAH OF THE BUDGET OF THE UNITED

STATES. By Charles G. Dawes. New York:

Harper and Brothers, 1922.

The book consists of the memorandum and

notes, which were made by General Dawes dur-

ing the progress of his work as director of the

budget together with the official orders and state-

ments issued in connection with the inauguration

of our first national budget system.

An appendix, comprising 170 pages, gives ia

detail the estimated economies and savings in

governmental business for the fiscal year 1922,

resulting from the system of co-ordinating

agencies created by executive order, on the rec-

ommendation of the director of the budget.

These economies and savings total $250,134,835.

The results, accomplished in the first year's

work of the budget bureau, strikingly illustrate

the value and importance of impartial, im-

personal, non-political, scientific research and

investigation, in governmental affairs, coupled

with a strong executive who will consistently

exert pressure in the interest of economy and

efficiency.

The bureau of the budget was a small organi-

zation consisting of the director and eight

assistants. The total expenditures for the first

year were $120,313, although an appropriation of

$225,000 had been granted. The bureau had no

administrative duties, but was simply a fact-

finding agency, engaged in gathering and com-

piling information from the departments, as a

basis for the formulation of executive plans and

policies relating to the economical and efficient

administration of government. Each of the

forty-one departments and independent agencies

of government appointed a budget representa-

tive, who was the authorized agent of the de-

partment in collecting budget facts and informa-

tion and presenting them to the director of the

budget.

The imposition of executive pressure to reduce

expenditures and requests for appropriations to

the lowest point, consistent with the efficient

functioning of the department, coupled with

intelligent scrutiny of departmental requests by
the officers of the budget bureau, resulted in the

saving of 250 million dollars during the fiscal

year 1922 and the submission of a budget for

1923 which contemplates a reduction in expendi-

tures of $2,032,285,962 under actual expenditures

in 1921 and $289,547,772 below actual expendi-

tures during 1922.

The second achievement of the budget bureau

was the establishment of a number of co-ordinat-

ing agencies for the purpose of correlating the

activities of the separate departments in certain

matters of routine business. The plan adopted

was similar to that employed by the American

Expeditionary forces in France.

These co-ordinating boards or committees

were composed of men selected from the existing

organization, who were familiar with the par-

ticular activity being co-ordinated, and were

created for the purpose of establishing a central-

ized control over the given activity. Co-ordi-

nating machinery was first established over

purchasing, surplus supply and printing.

On the federal purchasing board there was

detailed the chief purchasing officer of each de-

partment, with a chief co-ordinator as chairman,

named by the president. The chief co-ordinator

had the right to impose co-ordinating orders and

thus prevent raising prices on each other or ask

one department to execute the purchase for

itself and as agent for the others. Each inde-

pendent department of government appointed a

director of purchases who represented the de-

partment in all matters involving purchases.

Similarly a federal liquidation board was created

for co-ordinating the sale of the large surplus

stock of the various departments.

A surveyor-general of real estate was estal

lished to have charge of the lease or rental of

premises occupied by all government dej

ments.

A federal motor transport agent was creat

to have control over the assignment of mot(

vehicles to government departments.

A federal traffic board was established

secure co-ordination in the conduct of the tri

business of the government.

And a board of hospitalization was establishe

to co-ordinate the activities of the veterar

bureau, surgeon-general, and public healt

surgeon-general of the army, surgeon-general

the navy, superintendent of prisons and Natioi

Home for Disabled Volunteer Soldiers.

A very good idea of the accomplishments

be obtained by reading the official report of

director found on pages 100 to 154, and an

dress of the director, pages 172 to 189, j

the report on economies and savings, pages 11

to 212.

DON C. SOWERS.
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THE NATIONAL PARK SERVICE, ITS HISTORY,
ACTIVITIES AND ORGANIZATION. By Jenks

Cameron. No. 11 of the Service Monographs
of the United States Government issued by
the Institute for Government Research. D.

Appleton and Co., 1922.

An extremely valuable monograph on "The
National Park Service," prepared by Jenks

Cameron of the Institute for Government Re-

search, is the eleventh of the series of monographs
on the services of the United States Government.

At the outset the aim of the Institute in pre-

senting these monographs is to "produce docu-

ments that will be of direct value and assistance

in the administration of public affairs." The
studies "are wholly descriptive in character."

They are the raw material which executives,

legislators and the public may use in reaching
conclusions and offering constructive suggestions.

The National Park Service, created by the act

of August 15, 1916, was actually brought into

existence by the deficiency appropriation of

April 17, 1917. and so has not quite reached its

sixth birthday. The group of pioneers who
secured the passage of the bill setting aside the

Yellowstone for the use and enjoyment of the

people were responsible more than fifty years

ago for the "National Park idea." The "idea"

developed until there was a definite demand for

national parks. Since the establishment of a

government service charged with the administra-

tion of the national parks a "policy" h also

begun to emerge from the practices in the various

park*.

The Service publishes historic and scientific

pamphlets; rules and regulations for the various

parks; maps and manuals; panoramic views and

reports and proceedings. The organization by
which it produces these services for the public is

accurately described, the laws relating to na-

tional parks are codified and an excellent

bibliography of works dealing directly with the

National Park Service is appended.

Altogether the monograph is an indispensable
reference book on the National Park Service.

HARLEAN JAMES.

*
CHARLES JOSEPH BONAPARTE: His LITE AND
PUBLIC SERVICES. By Joseph Bucklin Bishop,
New York: Charles Scribner's Sons, 1922.

We have in this volume an interesting account
of one of the outstanding leaders of the past

generation, a leader in every movement that had

for its purpose the betterment of public condi-

tions, the raising of the standards of public life,

the establishment of decency, honesty and effec-

tiveness in public affairs. A founder of the

Maryland Civil Service Reform League, and of

the National Civil Service Reform League in

1881 and of the National Municipal League in

1894, an official in all of them, he was in the fore-

front of every movement, city, state or national

which aimed to improve political conditions. It

was only natural that with his abilities and

learning and fearlessness he should be called upon
to help Theodore Roosevelt in his many fights

and as a member of his cabinet, first as secretary
of the navy and later as attorney-general. Mr.

Bishop has told his story entertainingly, trained

journalist that he is, but his emphasis has been

placed on his personal side and his cabinet work
and only briefiy on what Mr. Bonaparte himself

liked to call his "reform" work. There is

scarcely a down references to his long and
arduous work in connection with the two na-

tional organizations which he helped to found

and with which he was identified throughout his

life and which lay very near his heart.

Charles J. Bonaparte was easily one of the big
factors in the great movement of the latter part
of the nineteenth century and the beginning of

the twentieth for the purification of American

politics and he deserves high praise and credit at

the hands of his biographer, and this he gets

from Mr. Bishop although it is to be regretted

that more has not been said about these activities

which carried his influence beyond his native

city, where he was always a power for righteous-

ness and decency. C. R. W.

*
THE PLANNING or THE MODERN CITT. By
Nelson P. Lewis and Harold M. Lewis. 2nd
edition. New York: John Wiley and Sons,

1923. With numerous plates and diagrams.

This is the second edition of a book published
about six years ago. That a second edition has

become necessary in so short a time is a tribute

both to the development of the subject and the

excellence of the book. There has been little

change over the first volume except that the

records of accomplishments have been brought
down to date and more attention given to zoning
and regional planning. The established position

of the authors and the real utility of the volume
will assure for the new edition a continuation of

the success of the old. H. W. D.



NOTES AND EVENTS
I. GOVERNMENT AND ADMINISTRATION

The Indiana Legislature has again adopted a machinery to carry out the purposes of the act.

resolution amending the state constitution to

authorize a state income tax. It remains to be

seen%vhether it will be accepted by the people.

*
The Washington Legislature has passed a law

requiring that all new and refunding bonds here-

after issued shall be in serial form. This is in

line with the tendency in the northwest to require

all units of government to pay more businesslike

attention to their debt obligations.

+
The City of Portland, Maine, has been granted

a referendum on a new city charter. The elec-

tion will be in September. Three charters will

be presented; a city-manager charter, a charter

drafted by the mayor's committee providing for

an elected mayor and council, and the present

charter. Whichever charter gets 50 per cent of

the votes cast wilLbe adopted.

*
Governor Moore of Idaho has vetoed the

direct primary bill passed by both houses of the

legislature, and there has not been sufficient

strength to pass it over his veto. The governor

was opposed to the measure on account of the

expense involved andjbecause he believed that

the issues at the primaries are determined by
the personality of candidates rather than the

principles for which they stand.

*
Municipal Vacation Camp Pays. Mayor

Davie of Oakland, California, reports that the

municipal recreation camp, established in the

Sierra Mountains last year, provided over 5,000

residents of the city with a mountain vacation

at a very reasonable cost. Revenues for last

summer exceeded maintenance by nearly a

thousand dollars. Additional improvements
are being made to accommodate an increasing

number this summer. Oakland has just com-

pleted a $60,000 municipal golf course.

*
Idaho Again Denied I. and R. Although

Idaho has had an initiative and referendum pro-

vision in the state constitution since 1912, the

legislature has never set up the necessary election

At the recent session another bill was introduced

providing such machinery and though it passed
the house it was buried in committee in the

senate. Thus the people of Idaho will continue

to be denied access to a scheme to which they

have given their approval.

*
An Early Manager City. Lionel Weil of

Goldsboro, North Carolina, has discovered that

the first charter of that city, adopted in 1847,

provided what was virtually a council-manager
form of government. The executive was the

"intendant of police" selected by the council of

five members. In addition to police functions,

the intendant had financial duties. For one

thing, he made up the tax list and levied the as-

sessments. By definition the intendant is one

who has charge of administration.

*
Toledo Struggles with Salary Revision. The

Toledo city council recently overturned the

second report of the salary revision committee

prepared over a period of six months in 30 meet-

ings. This is the second report that the council

has rejected this year. A new salary committee

has been appointed to wrestle with this problem.

The proposed changes affected 44 classifica-

tions, decreasing 13 classifications and increasing

31, out of more than 400 classifications in the

city's employ. The aggregate increase, deduct-

ing small reductions, was about $9,000 annually.

*
Hylan Would Abandon Pay-As-You-Go. A

bill has been introduced into the New York

legislature, with the backing of Mayor Hylan, to

violate the pay-as-you-go policy in favor of the

spend-as-you-please policy. Specifically, the

measure empowers the city to issue $15,000,000

of long term bonds annually for five years. The
bonds are to be used for hospital improvements,
street improvements and other capital expendi-

tures. They will, however, represent a depar-

ture from the pay-as-you-go policy to which New
York is now committed and as such are opposed

by the comptroller. Although the comptroller is

also a Democrat, his long standing feud with the

262
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mayor adds considerable to the gaiety of New
York life.

*
Boulder Charter Overcomes Bitter Attack.

The Boulder, Colorado, charter, which provides

for the city-manager form of government with a

council elected by proportional representation,

was sustained in an election on April 10 by more

than a 2 to 1 vote. Walter J. Millard was pres-

ent during the last days of an extremely bitter

campaign.
The election was on a long amendment to the

city charter which would have abolished P. R.

and have made the manager a mere flunky of the

mayor. Indeed decision as to whether there

should be a manager at all was left to the council.

If no city manager was chosen the mayor was to

have all the powers of the manager.
A more extended account of this curious,

abortive amendment will appear in a later issue.

*
New Jersey's Optional Manager Bill. The

New Jersey optional charter bill, passage of

which was reported in the last REVIEW, is ap-

plicable to any city, town, village, borough,

township or any municipality governed by
boards of commissioners or improvement com-

missions within the state. It provides that 15

per cent of the number of persons in any munici-

pality who voted at the last general election may
petition for an election upon the adoption of the

charter. If a majority of those voting at the

election are in favor of the manager form and if

the number of those voting in the affirmative is

equal to 30 per cent of those voting at the last

election the charter is adopted.

The law provides for a manager appointed by
the municipal council. Members of the council

are subject to recall.

The manager is the chief executive of the mu-

nicipality with power to appoint and remove all

department heads. The election for councilmen
follows an elimination primary.

+
Home Rule for New York Cities. The muni-

cipal home rule amendment to the New York
constitution has passed both houses of the legis-

lature, although in slightly different form. It is

expected to be submitted to the voters in Novem-
ber. For a time there was some doubt as to its

constitutionality, due to the fact that between

the time the proposal was first introduced and
the time it can be finally submitted to the voters

the language of the portion of the constitution to

be amended has been changed through the ratifi-

cation of another constitutional amendment.

Doubts were, however, dissolved by discovering

earlier precedence supporting the constitution-

ality of the procedure.

If the people approve the amendment the

legislature will be able to vest in cities and vil-

lages extensive home rule powers, including the

right to adopt and amend municipal charters.

*
High-Grade Positions Filled by Civil Service

Examinations. The report of the civil service

commission of Philadelphia for the year 1021

lists 37 positions, paying from $2,500 to $6,000

per year, filled by competitive examinations.

These positions include a deputy chief of the

highways bureau at $6,000 and one at $5,400. a

chief in the public welfare department at $4,000

and a superintendent of the garbage reduction

plant at $4,800. A more recent appointment to

a high-grade position is that of Dr. J. G. Cum-

mings as chief of the health bureau at $4,000 plus

5 per cent bonus. Dr. Cummings has served in

various important public posts including the

directorship of the bureau of communicable

diseases, California state board of health, and as

captain, major and lieutenant-colonel in the

medical corps of the United States army. He
was assistant health officer in Washington, D. <

,

when appointed. The board of examiners con-

ducting the examination under which he was

appointed was composed of two prominent

Philadelphia physicians and the secretary of the

commission, Charles S. Shaughnessy. The

League's honorary secretary, Clinton Rogers

Woodruff, is president of the Philadelphia Civil

Service Commission.

*
Chicago City Club Proposes Metropolitan

Plan for City and Environs. In March a meeting
of the Chicago City Club, attended by repre-

sentatives from the municipalities and civic and

commercial organizations interested, was held to

confer upon the subject of a metropolitan plan.

As a preliminary to the conference the City Club

had prepared a report demonstrating the need

for a regional survey. This report points out

that the metropolitan district of Chicago has

been one of the most rapidly growing urban areas

in the entire country. For the past fifty years
the territory has added each decade more than

500,000 to its population. The increase in the

number and population of the politically inde-

pendent suburbs has been more rapid in proper-
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tion than in the city itself. This rapid concen-

tration has produced many serious community

problems which can be met only when the met-

ropolitan territory is considered as a unit.

Within this metropolitan district there are

more than 340 local government units spending

taxes. There are more than 98 boards or engi-

neers planning and constructing sewers; no less

than 119 departments laying out and paving

streets, and no less than 94 legislative bodies

enacting ordinances and regulating local trans-

portation. Building and sanitary regulations

vary in the different units. Fire protection stops

with the limits of several municipal corporations.

Sewers are planned to meet the needs of the par-

ticular areas which pay for them. New streets

and subdivisions are planned without regard to

their future relation to the territory as a whole.

The conference, attended by more than 200

delegates, passed resolutions calling for the ap-

pointment of a committee of twenty-one to

recommend a method by which planning for the

entire metropolitan area may be successfully

undertaken.

*
Dubuque Enemies of Manager Government

Active. City-manager government in Dubuque,
and particularly Manager 0. E. Carr, have re-

ceived a notable vote of confidence from the

Dubuque Trades and Labor Congress in con-

nection with a bill which has passed one house of

the legislature reducing the interval from six to

three years between possible elections over the

change of the form of government of that city.

The resolution of the Congress recites that it was

an active force for the adoption of the manager

plan in Dubuque in 1920 and that results have

abundantly justified it. Under the new plan the

city has proceeded with the retirement of old

debt, has collected about $300,000 in delinquent

taxes, has developed perhaps the best fire depart-

ment in the state with a consequent reduction of

insurance premiums in prospect, and has in-

creased police court fines from $1,300 to $13,000.

The bill before the legislature is in reality a

direct attack upon the manager plan. It does

not seem, however, to have the support of the

people. A recent special election was held on a

bond issue to rehabilitate the city water works

plant. The result of the election was almost a 4

to 1 vote in favor of the bonds, which is signifi-

cant when it is remembered that the election

became in fact a test vote on the popularity of

manager government. This was really the issue,

those favoring the manager form voting for the

bonds and those opposed to the manager voting

against the bonds. The interest was very great

and the votes cast at the election exceeded by
2,000 the votes cast at the spring election of 1922.

Although the bill has passed the lower house

of the legislature it is not expected to pass the

senate.

*
Governor Smith's Consolidation Program for

New York. It seems that Al Smith is to get a

part of his administrative reorganization pro-

gram through, but only a part. He has a ma-

jority of one in the state senate, but the opposite

party controls the assembly. Consequently the

governor finds himself seriously checked in both

houses (the senate majority of one cannot be

termed safe).

To date, the Republican assembly leaders have

been prevailed upon to accept what is in the main

the governor's program for reorganizing the

administrative departments and agencies. This

program is in two parts. The first is a series of

measures designed to secure all that is possible

by statutory changes. By this means about

one hundred independent agencies will be

brought into some form of co-ordination with the

major departments. But the really fundamental

changes wijl be accomplished by a constitutional

amendment which will consolidate all adminis-

tration (except perhaps the department of farms

and markets, and the department of education)

into twenty major departments under heads

named by the governor. This is practically the

same amendment which was put through during

Governor Smith's first term, but which failed on

second passage under Governor Miller. Gov-

ernor Smith early came to believe in simplified

state government and he has consistently urged
it at every opportunity.

Two other important executive measures will

probably meet defeat, unless the governor is

successful in the direct appeal to the people

which he is now making in a series of addresses

throughout the state. They are the four-year

term for the governor and the executive budget.

Party politics is all that holds them up. The

arguments of the Republican legislators against

the executive budget are silly in view of the

party's relation to the federal budget system and

the credit they claim therefor.

*
San Diego County to Vote on Home Rule

Charter. The Board of Freeholders, elected in
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January to draft a home rule charter for San

Diego county, California, have reported a docu-

ment which, if adopted, will greatly improve the

administration of the county. The charter

really provides for a county manager although he

is given the title of compt roller. The comp-
t mllcr is to be elected by the board of super-

..f nine meml>ers elected by districts. He
is to be ex-officio road commissioner, to have

complete control of all road work, and to super-

vise and care for all public buildings. He shall

art as a purchasing agent and shall appoint the

subordinates in his department. It will be re-

called that a rouiity-manager charter was de-

feated by the voters of San Diego county in 1917,

but the passage of the present "comptroller

form" seems assured.

We are indebted to Charles Hoopes, secretary

of the Board of Freeholders of Sun Diego county
for the following explanation of the situation:

: Diego county is governed by the old

i under which supervisors are elected from

road district*. They form the legislative, ad-

ministrative ami executive committee which

handles all county money, levies taxes, etc. The
districts have not been changed in many years,

but the county and especially the cities have

grown enormously. The result is that the repre-

sentation is unfairly distributed. The control

of our county government has passed to a 'ma-

chine' which requires only the votes from a few

I Ntricts to perpetuate itself. The govern-
ment has been taken over by those with selfish

-ts and the majority of the people have no

voice in their government .

"This has caused a high tax rate and a result-

ing depreciation of land values. This govern-
ment has been, and is, wasteful and extravagant,

especially along the lines of dirt road upkeep and

temporary construction generally. The increase

in traffic, due to the automobile, has changed our

road problems, and technical skill rather than

political pull is required if we are to obtain

efficient management.
"The basic principles involved are: re-district-

ing and the maintenance of balanced districts, a

county manager or 'controller,' a purchasing

agent, and the installation of business methods

generally in our county government.
"Our city and the neighboring city of Coro-

nado have city managers and find them satis-

factory, but the county machine is fighting with

its back to the wall and the battle will probably
be a hard one."

Ohio Governor Removes Mayor. On March

8 of this year the governor of Ohio, A. V.

Donahey, removed from office Mayor Herbert

1 1 . Yogt of the city of Massillon. The governor
exercised this power under Section 4?68 of the

General Code of Ohio, which provides that the

governor may remove a mayor for "misconduct

in office, bribery, any gross neglect of duty, gross

immorality, or habitual drunkenness ....
upon notice and after affording such mayor a full

and fair opportunity to be heard in his defense."

The governor's executive order states, according

to a newspaper account, that Mayor Vogt "was

iruilty of non-feasance in office and gross and wil-

ful neglect of duty in office, in that he did not in

good faith try to enforce the laws" and that he

was "guilty of misconduct in office," in that

when a polio- chief resigned under pressure of

public opinion he was reappointed as a patrol-

man and subsequently when the new chief was

also compelled to resign under pressure of public

opinion the mayor reappointed as chief the

former chief and gave chief No. 2 a subordinate

job in the force. The governor concludes that

these appointments, resignations and reap-

point ments show "the existence of a ring of

officers notably lax in the enforcement of the

Mayor Vogt claims that the evidence at the

hearing was almost wholly given by unreliable

witnesses such as "ex-convicts, a man serving a

sentence in workhouse and two former police

officers under suspended sentence to the peni-

tentiary." He also set forth that he was op-

posed by certain propertied groups which dis-

approved of his efforts to annex certain suburbs

which were escaping what he considered fair

taxation, and that the movement for removal

was only a pretext to get him out of office.

Mayor Vogt, a Socialist, was serving his second

term, when he was removed.

This power of the governor to remove mayors

has rarely been invoked in Ohio, but under

certain conditions might be the source of a very

great question of public policy. In this case the

chief complaint against Mayor Vogt was his

failure to enforce prohibition laws and it may be

presumed that private agencies for pushing the

enforcement of these laws were, to say the least,

favorable to his removal. The possibilities in

this law for state-wide groups and organizations

are quite apparent.

RAYMOND MOLET.
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Ramsey County (St. Paul) Gives Up Pay-As-
You-Go Policy. Ramsey county, Minnesota, is

comprised of the city of St. Paul, city of White

Bear Lake, two villages and four townships.

St. Paul has 97 per cent of the population, 34 per

cent of the area of Ramsey county. Further-

more, 97 cents out of every dollar spent by the

county comes from the taxpayers of St. Paul.

Aside from the physical relation between the

two there is a close relation between the govern-

ments of St. Paul and Ramsey county. Each

has its separate organization, but there are

several points of contact between the two. Four

of the county commissioners are elected from the

city and the remaining two from the outlying

districts. The mayor of the city acts as chair-

man of the board of county commissioners. All

of the assessments made in the county are made

by the county assessor who is appointed by the

mayor of St. Paul, the vice-chairman of the city

council and the county auditor. The county
treasurer collects all of the taxes including special

assessments.

The county budget for 1923 has been de-

creased to the extent of $781,646.38 under the

1922 appropriation. This was made possible by

adopting the plan of paying for permanent road

improvements from the proceeds of bond issues.

Ramsey county has been on a pay-as-you-go

policy as far as roads and pavements were con-

cerned. Each year a program of road improve-
ments was presented and an amount appropri-

ated to carry out this program as well as to pro-

vide maintenance on present improvements.

However, a certain amount of the paving proj-

ects were financed by bonds issued by the

county which were taken over by the state.

These projects were on main trunk highways

designated by the state and to be paid for by the

state. The largest amount of paving was done

on a pay-as-you-go policy which is to be dis-

continued in 1923. The reason for this is to

permit a larger program of road construction to

be put through at once and to distribute the

burden of payment over a greater period of years.

It had been felt for some time that the county

paving program was not progressing as rapidly

as it should. On a pay-as-you-go program the

amount of money that could be expended out of

taxes in any one year was limited. A program
of county road improvements was therefore

planned this year by a county planning board

working with the board of county commissioners.

The program arrived at involved an expenditure

of seven and one-half million dollars. All of this

paving is necessary at the present time. It was

therefore decided to discontinue the pay-as-you-

go program and ask the state legislature to

authorize the county to issue bonds in that

amount to take care of the contemplated

program. The proposed act is to be presented

to the legislature now in session.

KENNETH GODWIN,
Si. Paul Bureau of Municipal Research.

*
Zoning Ordinance Sustained Although Certain

Regulations Unreasonable. State ex rel Kosloy

v. Quigley was an application before the supreme
court of New Jersey for an alternate or per-

emptory writ of mandamus to command the

inspector of buildings in Paterson to approve

plans for the alteration of a dwelling into a com-

bined store and dwelling in a residence zone.

When altered it was proposed to use the dwelling

concerned as a butcher shop. The decision in

this case is especially remarkable for the fine

discrimination the courts are beginning to dis-

play in passing upon the legality of zoning.

Prior to adoption of zoning Paterson had been

so afflicted by out-of-place building that prac-

tically every block in the city was spotted by
some store or factory. The result was that to

obtain any zoning at all, a considerable number

of non-conforming buildings had to be created.

It so happened that the relator's building was

situated in a block in which there were several

such non-conforming buildings. Next to it was

a candy store. Next to the candy store was a

grocery store. Further along in the block were

still other stores.

The ordinance was attacked by the relator

in toto as unconstitutional. In refusing to

follow the relator in this respect the court was

very careful to distinguish between a proper ap-

plication of the zoning principle in districts

exclusively residential or industrial and in dis-

tricts of a mixed character which are neither one

nor the other. "We are unwilling," said the

court, "either to declare the statute under the

authority of which the ordinance was passed un-

constitutional, or the ordinance void in toto.

There are many excellent features in zoning

ordinances.

"The remedy of mandamus invoked in tl

present case . . . enables us to determine

without passing upon the validity of all the fe

tures of the ordinance, whether or not the right

of the relator are invaded by the action taken ir
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refusing to approve the plans submitted and to

.1 building permit. We are of the opinion

that the relator is deprived of a use of his

property not necessary for the preservation of

the public health, safety and general welfare.

The relator has established, in the locality in

which he has purchased the residential property

he desires to alter into a combined store and

dwelling, a butcher business. Properties ad-

jacent to the relator's are used as stores. There

are in the immediate vicinity candy shops,

grocery stores, bakeries, a tailoring establish-

ment, etc. Should the relator be forever re-

stricted to the use of his property for residential

purposes when the owners of adjacent properties

have the privilege of using their properties as

tores? The proximity of the stores would

probably lessen the rental value of the relator's

property for residential purposes. The property

could not, therefore, be used for the purpose for

which it would yield the best return. There is

no testimony in the record to show that the

proposed use of the relator's property is detri-

mental to public health, safety or general wel-

fare. The prohibition of the intended use of the

property is not, in our opinion, a valid exercise of

the police power."

The decision suggests that the courts are

anxious to go as far as they can in sustaining

zoning. Their desire in this respect is, however,

not going to prevent them from testing the

reasonableness of every zone boundary line when

it appears that it cannot be sustained as a valid

of the police power.
This is very strongly suggested in this case for

the court by implication upheld the constitu-

tionality of the ordinance as a whole while it at

the same time held the application of the zoning

regulations to a particular piece of property
unreasonable. HERBERT S. SWAN.

*
New York Charter Revision Commission

Reports Under Unauspicious Conditions. New
York City has had no comprehensive charter

revision since 1901. There have been several

unsuccessful attempts and apparently the usual

fate awaits the report just published by the

New York Charter Revision Commission.

The commission has done a careful piece of

work under difficult circumstances. The basic

proposal is to give the city a greatly enlarged
measure of self-government. The charter proper
would begin with a broad grant of home rule

powers followed by a detailed grant of specific

powers. These powers would be sufficiently

comprehensive to transfer a great mass of local

legislation from that state capitol to the city

hall. The two most peculiar features of New
York city government, namely the powerful

board of estimate and apportionment and the

borough presidents, would be retained.

The borough presidents were established as a

compromise with the principle of centralization

when the greater city absorbed Brooklyn and

other separate communities. They sit on the

board of estimate and have important adminis-

trative jurisdiction over highways, buildings

and sewers. The system is often criticized but

is politically popular.

The board of estimate has appropriating and

other functions suggestive of a commission form

of government but the heads of departments are

mostly appointed by the mayor. It has an

excellent form of procedure and most New
Yorkers agree with the commission that it should

be retained. The same can be said as to the

large powers of the comptroller and the definite

executive responsibility of the mayor. Some
New Yorkers see the advantages of the city-

manager plan, but the community is not ready

for it.

The proposed charter prescribes the election of

members of the board of estimate and of the

board of aldermen and gives to the two boards

some concurrent and some separate powers,

residual legislative jurisdiction remaining in the

board of aldermen as a single legislative chamber

subject to the mayor's power of veto.

With the exception of the bureaus under the

borough presidents and a few specified depart-

ments under the mayor, such as police, taxation

and civil service, the whole administrative

structure would be fluid in the sense that bureaus

and departments could be set up, abolished or

consolidated by local action without amendment

of the charter itself. The departmental struc-

ture and rules of procedure would ultimately be

provided for in a locally adopted administrative

code.

The proposed charter, however, contains

fairly detailed financial requirements in regard

to budget making, appropriations, taxation,

local assessments and bond issues. A number

of detailed changes are recommended, such as

absorption of the duties of the sinking fund com-

mission by the board of estimate, placing of all

revenue collecting in one department and setting

up of a board of tax review outside the depart-
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ment of taxes. The board of estimate and board

of aldermen would be given powers which they

do not now have over the salary schedules of

county employees in the five counties within the

city. The board of estimate would have greatly

enlarged powers for going into revenue producing

undertakings. There would also be new home

rule jurisdiction to classify and determine the

valuation of private property for the purposes of

taxation.

Recognition is given to the principle that

public education is a subject for state regulation

even though it is still to be paid for chiefly by
local taxation. A somewhat greater degree of

financial independence for the school system is

proposed, stopping short, however, of the exer-

cise of separate taxing powers.

The report reflects the almost universal

demand among New Yorkers for more self-

government. But it reflects also the current

misgivings about the ability of the board of

aldermen as now chosen to adequately meet

its greater responsibilities. In this connection a

notable feature is the strong plea for the principle

of proportional representation, which, however,

might require an amendment of the New York

constitution. RAYMOND V. INGERSOLL.

*
Wyoming Manager Law Constitutional

Strange Method of Electing Council. Two

years ago the Wyoming legislature passed an act

providing for the commission-manager plan of

city government. Any municipality which had

a population of 1,000 or more might, by popular

vote, adopt the plan. The law contained the

usual provisions of such statutes in regard to the

choice of the manager and the fixing of his

salary. A number of the voters of the city of

Sheridan, in accordance with the procedure pro-

vided for in the law, petitioned the council for a

submission of the question of the adoption of the

plan to the voters. On advice of the city at-

torney the council refused to call the election.

A suit in mandamus was filed in the district

court of Sheridan county to require the council

to call the special election. The district court

certified the case to the supreme court for de-

cision on certain reserve constitutional questions.

Before the supreme court R. G. Diefenderfer,

the city attorney of Sheridan, questioned the

validity of the act on the grounds that:

1. It created a new class of municipalities, the

state already having more than its constitutional

quota.

2. It was not and could not be of uniform

operation throughout the state.

3. It permitted, contrary to constitutional

prohibition, the choice of a non-resident as city

manager.
4. It failed, in spite of constitutional require-

ment, to fix the salary of the manager. In its

decision the court held that the act did not

create a new class of municipalities, but left the

cities adopting the plan in their respective classes.

So far as the law might be adopted by any city of

a class it was uniform in operation. Since only

municipalities of 1,000 or more of the second

class might adopt the plan, the statute was void

so far as this whole class was concerned, but

valid for the other classes.

The Wyoming constitution requires that all

those who hold office in the state must be quali-

fied voters. It was granted that a city manager
is an officer. Since, therefore, the act permitted

the choice of non-residents as city managers,

that part of the law was held void by the court.

The state constitution also provides that

salaries of officers must be fixed in the constitu-

tion or by statute. The act delegated the fixing

of the salary of the city manager to the city

council. And so the court held that such pro-

vision must be made in the law.

Finally, the court held that the act was valid

except for the indicated provisions.

To meet the objections of the court an act was

passed by the 1923 legislature under which any

city or town may adopt the city-manager plan.

According to this law the council may employ
as city manager one who is a resident of the

state and whose salary conforms to the act. The

salary varies with the size of the municipality,

from $1,800 in towns with a population of less

than 2,000 to $8,000 for cities with a population

of more than 25,000.

Sheridan and Caspar were the cities that

showed the greatest interest in the commission-

manager plan two years ago and these cities will,

very likely, take a new interest in the matter of

adoption with the new law on the statute books.

An interesting feature of the new city-manager

law is that provision is made for the choice at a

mass meeting of five electors by the voters in

their respective wards. These electors at a

common meeting select three councilmen for

each ward to act as the city council, seemingly a

very cumbersome piece of machinery.

HENRY J. PETERSON.
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H. CITY-MANAGER NEWS

BY JOHN G. STCTZ

Executive Secretary, The City Manager! Association, Lawrence, Kansa*.

A New Standard fur municipal government is

being set by commission-manager government.

:is in hundreds of cities are comparing the

services received per tax dollar spent in their

-,\ith thr .services per tax dollar spent in

commission-manager governed cities. The suc-

cess of the city managers in giving sufficient

public service for a price the citizens can afford

to pay is winning for the plan the distinction of

being a pace-setter in municipal government.

Ninth Yearbook Ready for Distribution. The

Ninth YrarUmk of The ( ity Managers' Associa-

titm i-. ready for distribution. It contains the

'lings of the annual meeting of The City

Manager*' Association held in Kansas

uber, 1922; a directory of the city-manager
MII- tity managers and their salaries, and

other tables showing the growth and the develop-

ment of the city-manager plan. A special

feature of the Ninth Yearbook is a section do-

1 to city administration in ten representa-

ity-manager cities in the United States and

Canada. An article of 2,000 words illustrated

by pictures and charts has been written on the

. management in each of these ten representa-

ities. The Yearbook shows 310 cities

operating, or pledged to the city-manager plan

of government on April 1, 1923.

*
City Manager A. M. Wilson has saved the city

at least $5,000 on two bridge jobs recently com-

1 by using city labor. It is estimated that

this method saves from 25 to 33} per cent on the

contractor's estimate.

+
City Manager P. C. Painter of Greensboro,

North Carolina, has effected a number of savings

in the cost of government during the past year.

The four outstanding developments were: A
financial policy, the organization of a health de-

partment, the making of a comprehensive topo-

graphical map, and the establishment of the city-

planning and zoning policy. By issuing short

term notes, which enabled the city to hold up an

issue of a million and one-half dollars worth of

bonds, the city was finally able to get a more

reasonable interest rate and thereby save

$212,000 for the citizens.

City Manager Fred P. Harris of Escanaba,

Mil higan. has succeeded in reducing the water

and the electric light rates 15 per cent, and the

gas rates 25 per cent. These utilities are still

yielding a profit of $100,000 per year.

*
A Special Election will be held in Grand

Rapids, Michigan, for the consideration of

certain amendments to the city charter. The

proposed amendments would seriously hamper
the administration of the city-manager plan as it

now operates.

*
Berkeley, California, will begin operation

under the city-manager plan July 25, 1923.

*
Longview, Texas, adopted a charter providing

for the commission-manager plan on February

20, 1923. The charter provides that the city

manager must be an engineer.

+
The Citizens of Bartlesville, Oklahoma, turned

down a city-manager charter on March 12. It

is reported that a hot contest between two fac-

tions in the city for control of the government
overshadowed the issue of the form of govern-

ment and caused its defeat.

*
South Carolina Cities with populations be-

tween 20,000 and 50,000 will be permitted to

adopt the city-manager plan of government

through authority granted them by the recent

legislature.

*
N. A. Kemmish, city manager of Alliance,

Nebraska, holds a good record for consistent

salary increases. He was employed at $5,000

per year and has received a raise of $500 each

year for three years.

*
Seattle, Washington, is making another at-

tempt to secure commission-manager govern-

ment. Fifteen freeholders are to be elected at a

general city election on May 8, with instructions

to prepare a new charter for submission to the

voters in the spring of 1924.

*
The Following Cities are considering the city-

manager plan of government: Wheaton, Illinois;
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Venice, California; Nahant, Massachusetts;

Cleveland, Tennessee; Wellington, Kansas;

Sterling, Colorado; Austin, Texas; Marshall,

Texas; Beatrice, Nebraska; Santa Ana, Cali-

fornia; Enid, Oklahoma; Spartanburg, South

Carolina; Nebraska City, Nebraska, and Welles-

ley, Massachusetts.

*
Mrs. Bertha Heidenfelder became the first

woman city manager in the history of the city-

manager movement when she accepted the posi-

tion of city manager of Collinsville, Oklahoma,

December 1, 1922. Collinsville is a city of 3,801

population. Mrs. Heidenfelder's previous ex-

perience includes three years as a deputy in the

office of the former city manager. She receives

a salary of $1,900 per year.

*
Mrs. R. E. Barrett became the second woman

city manager in the history of the city-manager

movement when she accepted the position of

city manager of Warrenton, Oregon, on March

27, 1923, at a salary of $3,600 per year.

Roy M. Wilcomb has been appointed city

manager of Springfield, Vermont, at a salary of

$4,000 a year.

*

Clyde King has been appointed city manager of

El Dorado, Kansas, at a salary of $3,600 the

year.

*
Mr. Paul B. Steintorf has been appointed city

manager of Calexico, California, at a salary of

$3,600 per year, plus $600 a year allowance for

automobile maintenance.

*
Willard F. Day has been appointed city man-

ager of Staunton, Virginia, at a salary of $4,000

per year. He succeeds S. D. Holsinger, who has

a record of twelve years as city manager of

Staunton.

*
Charles Hess has been appointed city manager

of McAlester, Oklahoma, at a salary of $3,600

per year.

m. MISCELLANEOUS

The Baltimore City Club has begun what

promises to be a successful campaign to sell

$250,000 worth of stock in the new city club

building. The building will cost $700,000.

*
The Chicago City Club has emerged victori-

ous in a campaign for 1,000 new members. The

American City Bureau assisted in the campaign.

*
TheDetroitBureau of GovernmentalResearch

has again published what has come to be an

annual report on the city budget. It is a con-

densed and popular review of the mayor's budget

estimates as submitted to the council. The

functional purposes of the various appropriations

are explained for the benefit of the average

citizen.

*
Los Angeles Public Defender. During the

year 1922, according to the report of Mayor

Cryer, the city police court defender of Los

Angeles, represented in the police courts a total

of 2,504 persons. In addition to representing

persons in court this office gives advice and legal

information to those in the city jail who are un-

able to consult private attorneys.

Frank B. Williams has offered a prize of $250

to students in any department of Harvard Uni-

versity for the best essay on the laws and regu-

lations relating to platting of land in the United

States as affecting the desirability of lots for

dwelling purposes. The judges are Albert S.

Bard, Thomas Adams and Nelson P. Lewis.

*
New Book on the Merit System. The gov-

ernment research division of the University of

Texas have just published a book of 114 pages

from the pen of Mr. B. F. Wright, Jr., entitled,

"The Merit System in American Cities," with

special reference to Texas, which will be found a

ready source of information upon the application

of the merit system in state government.
*

The Philadelphia Bureau of Municipal Re-

search has published a study of the cost of a

workingman's standard of living in Philadelphia

at March, 1923, prices. The pamphlet is de-

signed as a supplement to the volume earlier

published by the Bureau entitled, "Working-
men's Standard of Living in Philadelphia."

*
Baxter Durham, state auditor of North Caro-

lina, has recommended to Governor Morrison a
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reorganization scheme for the administrative

departments of the state by which the 66 existing

agencies would be combined into 16 major

departments.

*
A State Park Bond Issue. Measures have

been introduced into the New York legislature

calling for a bond issue not to exceed $15,000,000

for the acquisition of lands for state park pur-

poses, for permanent improvements and better-

ments within state parks, and for parkway
connections. The bill, if passed, will be sub-

mitted to the people at the general election in

nber.

*
How Theatre Crowds Congest Times Square.

re has developed in the New York theatre

district a very awkward, almost alarming, situa-

Mr. Nelson P. Lewis, chief of the physical

survey being conducted by The Plan of New York
and Its Environs, points out that between 88th

and 51st Streets and between 6th and 8th Ave-

nues there are no lew than 78 theatres. Their

combined seating capacity is 05,294. Forty-
four of thorn, with a seating capacity of 55,911,

an- within a circle having a radius of 1,000 feet

from the center of Broadway and 4nd Street.

Assume for a moment that of the 56,000, 85,000

come from the Times Square Station between

8.00 and 8.30. From this station Interborough
ami Brooklyn Rapid Transit trains run both

north and south, while a shuttle train runs to the

Grand Central Station and the east side Inter-

borough line. If these 95,000 people were

equally distributed between these five routes,

it would mean that 7,000 people would have to

be accommodated by each. Now if two-thirds

of this total arrived between 8.00 and 8.15 and
one-third between 8.15 and 8.80, it would mean
that 4,700 people would arrive from each of

these five directions in the latter quarter of an

hour. The performances are over very nearly

at the same time and the period during which the

crowds wish to reach the subway trains is con-

siderably shorter. Let us assume, however, that

they will be obliged to occupy the same half hour

in dispersing. A ten-car train, loaded to ca-

pacity, holds about 1,800, while with all the

standing room occupied to the limit of decency,
it will hold 1,000. If, then, such ten-car trains

left in each of these five directions every three

minutes, it would mean that 940 passengers
would try to crowd into these trains without

regard to the number already in them. The
conditions are even worse than this as the shuttle

trains, while they start from the Times Square
Station and may be available for the theatre

crowd, are generally made up of less than one-

half the number of cars assumed for the other

trains.

The practice prevailing in London of issuing

building permits for structures containing places
of public assembly only after reports from the

police and fire departments as to the effect upon
traffic and fire hazard might have prevented the

conditions to which at tent ion is called.

*
The Function of the Engineer hi Government.

"Among all the engineering works that have

contributed to the reduction of sickness and
death and the accompanying suffering and heart-

breaks, probably none equals public water sup-

plies at least not on the North American
continent. Probably sewerage systems come
next, but if so then it is the quick removal of

human excreta from our houses and yards and
streets rather than its final disposal that deserves

the credit. Plumbing, except as means for dis-

tributing water to points of use and removing it

after it has been soiled, seems to have but a

minor relation to health. Garbage collection is

more a branch of municipal cleansing or house-

keeping than of health, except where garbage
uncollected attracts flies that have access to

privies, or rats that may spread plague. The
final disposal of garbage is still less a health

matter. The character of paving and of street

cleansing, it seems to me, has far more of a bear-

ing upon public health than has garbage col-

lection or disposal. Where mosquitoa and
malaria or yellow fever prevail, engineering
works in the nature of land drainage are generally
the best and cheapest means of control.

"House and building design and construction,

with particular reference to air, warmth and

light, dryness, the saving of labor for housewives,
and general convenience play their part in public
health. Heretofore, these things have been re-

garded as the function of the architect, but for

years now we have had heating and ventilating

engineers, while in various ways the engineer is

becoming more and more concerned with the

construction of houses and other buildings.
From the engineer we may expect a reduction in

the cost of housing that can come only from the

introduction of labor and material saving through
systemization, quantity production and like
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engineering methods. With a reduction in the

cost of shelter may be expected a relief from the

overcrowding and other evils that undermine

health and spread disease. This brings us to

housing in its broader aspects, of which no more

need be said than that it is a part of the new

science of city planning, including zoning, which

after so many long years of unfortunate and

shameful neglect is now beginning to receive

some part of the attention which it so richly

deserves.

"I believe it is to city planning and its results

that we must look for much of the future im-

provement in public health and particularly for

a further reduction in the general death rate in

so far as these depend upon engineering work; a

reduction traceable not so much to any one

readily specified measure as to improvement in

many interrelated causes that go to make up

community convenience, comfort and mental

and physical health." From a lecture on Engi-

neering and Public Health delivered by Mr.

M. N. Baker, before Johns Hopkins University

and Boston Society of Civil Engineers.

-The American-
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COMMENT
In England the labor

Again* Cabinet party is revolting against
Government cabinet government

claiming that it re-

stricts the proper freedom of parlia-

ment. This is extremely interesting

in view of the sentiment in this country
for increasing the responsibility of the

governor to the legislature through the

introduction of some form of the par-

liamentary system.
The resolution now being considered

by the labor party provides for the

abolition of cabinet government in

favor of government by committees,
the chairmen of which would corre-

spond to the present ministers. This

is analogous to the form of municipal

government in England.

Annual Meeting of

Governmental

Research Conference

The Governmental
Research Confer-

ence of the United

States and Canada
will hold its next meeting in Min-

neapolis, June 13 to 16. As our

readers are aware, the Conference is the

organization of the various bureaus

of governmental research. F. P. Gru-

enberg, director of the Philadelphia
Bureau of Municipal Research is

chairman; Harold L. Henderson of the

Citizens Bureau of Milwaukee is vice-

chairman and Charles B. Ryan of the

Municipal Research Bureau of Cleve-

land is secretary-treasurer.

Meetings of the Conference are

always animated and helpful and a

large attendance is expected. F. L.

Olson of the Minneapolis Bureau of

Municipal Research is in charge of the

local arrangements.

Readers of the RE-
One Reaton Why Civil VIW &K^ ft

bemce It Not Alicayt . , -i

100% Efficient
thftt C1

Y
U

commissions labor

under serious handicaps due to in-

sufficient appropriations. The trouble

is, of course, that the legislative bodies,

in nation, state and city, are at

bottom hostile to the idea underlying
the merit system. The merit system
is all right, they reason, but it must not

be applied to the detriment of the

legislators' political ambitions.

So it is rendered innocuous by under

nourishment. An extreme and cruel

case has just come to our attention.

The city commission of Tacoma,

Washington, appropriated the shame-

ful amount of $750 to carry on the

work of the civil service board for the

year 1923. This allows the board to

employ only a part time clerk, and

prevents it from giving any examina-

tions whatever.

283
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Before discarding the civil service

commissions, it might be well to try
them.

*

The report on county
A Notable Report on and township gOV-
County Government eminent prepared

by the Joint Legis-
lative Committee on Taxation and
Retrenchment of the State of New
York is an attractive volume of

310 pages and should be secured and
read by all who are interested in county
and local government. The research

staff, in fact responsible for the report,

was furnished by the National Insti-

tute of Public Administration, Dr.

Luther Gulick, director. It is based

upon an exhaustive field survey of

various typical counties in the state

and forms a distinct contribution to

our meager stock of concrete informa-

tion as to how county and rural govern-
ments operate.
The subjects investigated include the

organization of county and village

government, the local administration

of justice, county welfare work, local

tax administration, highway adminis-

tration, financial planning and control,

and personnel management. The com-
mittee has not been sparing in criticism

of existing conditions, which it finds

generally far from satisfactory. Neither

has it been timid in proposing remedies.

Indeed the surprising thing is that a

legislative committee, in view of the

close relationship of the state legisla-

ture to county politics, should have

the courage to go as far as this com-

mittee has gone. It is another evi-

dence of the compelling power of

facts. A more extended review of

the report will appear in the next

issue. Copies may be obtained from

Gerald Casey, Senate Chambers,

Albany, N. Y.

The Architects' Small

A New Public House Service Bureau of

Service the United States, the

organization of which was

reported in the REVIEW more than a

year ago, is now functioning and is

able to provide prospective builders

of small houses with working plans and

specifications at nominal cost. The
Bureau is controlled by the American
Institute of Architects and is organized
on a non-profit making basis. Archi-

tects contribute their services in draw-

ing plans at small fees and these plans
are then made available to all.

To date the Bureau has published
two books bearing the same title,

"How to Plan, Finance and Build Your
Home." One contains 102 plans of

all types and kinds of houses adaptable
to all localities and ranging in size from
three to six rooms. The other contains

50 plans. They can be purchased for

$2.50 and $2.25 respectively from the
national headquarters, Minneapolis.

In addition to the plans, the books
contain articles invaluable to one who
would build a home. Typical subjects
are how to choose a location, how to

finance the building, what types of

heating and plumbing to install, how
to wire for electricity, interior decora-

tion, etc. In addition to these books
the Bureau publishes a monthly maga-
zine, subscription rate $1.50 a year.
It is not interested in homes larger
than six rooms, and advises all who
would build larger to employ their own
architect.

The build-your-own-home move-
ment has given rise to various sets of

hand-me-down plans but none that

we have seen are as delightful and

practical as these. The work of the

Bureau will be exemplified in better,

more economical, and more artistic

homes; and who will say that America
does not need these.



SIGNS LEAVE A FEW SCENIC OPENINGS
LONG DISTANCE COMMUTERS BETWEEN NEW YORK AND

PHILADELPHIA ORGANIZE CLUB SO THAT MEMBERS
MAY SLEEP BETWKKX GAPS

"THEY say that the line 'Man's

inhumanity to man makes countless

thousands mourn' was written many
years ago by an English poet," re-

marked the older traveler over the

Philadelphia to New York route of the

Pennsylvania, "but I've always felt

the writer must have ridden over this

line at some time, he so completely
sses the cruelty of planting these

hideous advertising signboards along
the tracks, making countless thou-

sands of travelers mourn because they
can't see the beauties of the country."

"Ye-eh," agreed the younger trav-

eler who shared the seat.
" You ought

in our Scenic Censor Club. \V-

manage it so that we can get interludes

of scenery at least between the sign-
boards."

The eyes of the younger traveler who
had just spoken had remained tightly
closed since leaving Manhattan Junc-

Yet he did not appear to be

courting slumber. As the signboards
ended and a stretch of open country
was revealed his eyelids popped open.

untry's looking beautiful this

." he commented. "The rains

have kept things as fresh as May."

CLOSES EYES AS SIGNS APPEAR

The train swung by a stretch of

woods where pink wood honeysuckle
peeped out from rich banks of varied

foliage and ferns.
"
Glorious !

"
commented the younger

traveler.

To the surprise of the older traveler

his companion's eyes closed, even as he

finished this remark. He leaned back,

relaxed, against his seat.

"Those beastly signs!" groaned the

older traveler. The train was flying

by a stretch of meadow whose beauty
was entirely destroyed for the travel-

ing public by the gigantic signboards.

Exactly at the moment when these

monstrosities were passed the younger
traveler opened his eyes.

"Very pretty little spot," he re-

marked as the train rounded the rose-

bordered stretch opposite Princeton

Junction.

"Say, look a-here," demanded trav-

eler No. 1. "How do you always

manage to fall asleep while we're pass-

ing the advertising horrors and awake
the second we've passed them?"

"That's the Scenic Censor Club,"

explained the younger traveler com-

placently. "Didn't you hear Bill

Jones whistle? Bill's our lookout.

When he sees the signboards at hand
he whistles once. When the sign-

boards are passed and the scenery
commences he whistles twice. Some
of us who travel a lot by this road and
like to look out at the grass and trees

without running up against the sign-

boards spell each other in taking the

lookout. Bill's on duty to-day and
I'll serve next trip.

ALL BUT ONE CAN ENJOY TRIP

"Each trip all of us but one is

guarded against the signboard nui-

sance. We relax and close our eyes
while the signboards are in view and
look out again when we come to the

285
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scenery. Of course between Princeton

and Trenton there isn't much but

signboards, so we lie back with our

eyes closed until Trenton is passed."
"But what will you do when it's

solid signboards all the way from New
York to Philadelphia?" asked the

older traveler.

"What'll we do?" repeated his fel-

low traveler. "We'll have to sleep all

the way or at least keep our eyes
closed. Life will be one long tunnel if

it comes to that."

ED. NOTE. Reprinted by permission from

the New York Sun.

KANSAS DECISION BROADENS LAW OF
ZONING

BY GEORGE SIEFKIN, ESQ.

Wichita, Kansas

The Kansas supreme court has sustained the exclusion of retail stores

from residential districts. The opinion states that
' '

there is an (Esthetic

and cultural side of municipal development which may be fostered
within reasonable limits." ::

CAN a drug store, meat market,

grocery store or like commercial build-

ing be lawfully excluded from a residen-

tial district by legislative enactment?
The supreme court of Kansas, in a

decision rendered in March, answers
this question in the affirmative. 1

The case appears to be the first clear-

cut decision in the United States in

which a commercial building has been
excluded from a residential district

solely upon the ground that it is a com-
mercial building, and marks another

step forward by a court of last resort

toward the recognition of the aesthetic

as a basis for the systematic develop-
ment of a city and the maintenance of

property values.

BUILDING PERMIT ORDERED UNDER
COMMON LAW

Ware owned certain lots in the resi-

dential district of Wichita, upon which
he desired to erect a one-story, cement

1 Ware v. City of Wichita, 112 Kan.

block building running to the sidewalk

in the front and to the property lines

on the side. He made application for

a permit to build in due form, to the

proper officials, who refused to issue

such permit on the ground that the

zoning ordinance, which would soon be

passed, would prohibit a commercial

building at that location. He there-

upon brought an action in mandamus
and the city brought an action to enjoin
the erection of the building, alleging

that it constituted a common law

nuisance. Ware prevailed in both

actions before the trial court, the in-

junction being denied and the permit
ordered issued.

Within a very few days thereafter,

and before any material work was done

on the premises, the zoning ordinance

was passed and the city brought a

second injunction suit setting up the

ordinance and the statute authorizing
it.

It is to be noted that Ware at no time

specified the exact use to which the
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building should be put, stating only
that it would be rented for a grocery

store, drug store or like commercial use,

to be determined later.

The case thus presents two decisions

involving this property. In the first,

the court found that the adjoining

property owner had no relief at com-
mon law. In the second, under legis-

lative enactment the result was differ-

ent.

^^hile recognizing that "some con-

jectured but not yet existent oppres-
sion" might arise under such an ordi-

nance which should be "judicially dealt

with in due course," the Kansas su-

preme court, in a unanimous decision,

upheld the validity of the legislation,

saying :

Cities may plan and create reasonable zoning

districts for the future systematic development
of the city, and provide therein for residential,

commercial and industrial districts, and pro-

hibit the construction of buildings at variance

with such plan of development.

The court also held that there being
no material change in the situation of

the parties, that the zoning ordinance

would control, notwithstanding the

court decision ordering the issuance of

a permit.

AESTHETIC FACTORS IN LIFE

What were the reasons given for the

decision?

Judge Thornton W. Sargent, who
rendered the decision in the lower

court, said:

While I think that the law and the ordinance

in this case will now be upheld by our supreme
court as constitutional, there is no doubt in my
mind that twenty-five or fifty years ago such a

law and ordinance would have been declared

unconstitutional.

. . . Conditions have changed in the last

twenty-five years and the police power has been

greatly developed in that time.

The strongest objection made to the law and
the ordinance, in the opinion of persons opposed

to such law, is that it deprives persons of their

property without due process of law and takes

private property for public and private use with-

out compensation. In my opinion the law and

ordinance act in directly the opposite way.
. . . Such a law and ordinance prevent a

man from erecting a hovel or shack by the side of

a beautiful residence and thereby depreciating

its value. Heretofore the law has been careful

to look after the man who put his property to the

poorest use; under such a law and ordinance the

law will protect a man who puts his property to

the best use.

And in the supreme court, Justice

Dawson, who wrote the opinion for the

court, said:

There is an sssthetic and cultural side of mu-

nicipal development which may be fostered with-

in reasonable limitations. Such legislation is

merely a liberalized application of the general

welfare purposes of the state and federal con-

stitutions.

The opinion also quotes with ap-

proval the language of a Minnesota

decision (State v. Houghton, 144 Minn.

13) as follows:

It is tune the courts recognized the aesthetic

as a factor in life. Beauty and fitness enhance

values in public and private structures. But it

is not sufficient that the building is fit and proper

standing alone; it should also fit in with surround-

ing structures to some degree.

A FAR STEP FROM THE DOCTRINE OF
NUISANCES

This is a far step from the old nui-

sance doctrine under which the courts

excluded foundries, slaughter houses,

coke-ovens, glue factories and fertilizer

plants, and even from this doctrine as

it has been extended by the courts to

include saloons, livery stables, cancer

hospitals, undertaking parlors, bill-

boards, garages and lumber yards. It

would hardly be contended that a drug
store or grocery store should be placed
in the same class as a glue factory or a

garage. The decision of the trial court
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in refusing an injunction before the

zoning ordinance was passed conclu-

sively denies that these businesses can
be considered in the same class. For
the same reason, the argument that

about a commercial building there is

danger of fire, contagion, unwholesome

odors, noise or confusion, must also

fall, for if such conditions do exist it

would seem that they would be suffi-

cient to justify the court in acting with-

out legislative authority.
There can be no question but that

the controlling thought of the decision

is the "systematic development of the

city" and the protection of property
values in residential districts from
destruction by encroachment of indus-

tries. The statement which follows

the quotations above cited, that "a

reasonable zoning ordinance has some

pertinent relation to the health, safety,
morals and general welfare of the com-

munity" can, in the light of the re-

mainder of the opinion, only mean that

the police power is being more liberally

interpreted by the Kansas court to

include the betterment of living con-

ditions.

While the reasons for the decision as

given in the opinion are interesting
from a legal standpoint, the really

important thing is the decision. By it

new buildings erected are required to

conform to existing residences, both as

to frontage and as to yards. And,
most important of all, residence prop-

erty values are protected from destruc-

tion by commercial buildings of any
kind or character.

IS P. R. CONSTITUTIONAL ?

WITH SPECIAL ATTENTION TO THE OHIO DECISION

BY E. L. BENNETT

THE constitution of Ohio gives cities

which adopt charters of their own

framing all powers of local self-govern-

ment, whereas those of Michigan and
California give such powers subject to

the provisions of the constitutions.

This distinction would alone have

saved the proportional representation

provisions of the Cleveland charter

from the fate which befell those of

ED. NOTE: The Ohio decision supporting

proportional representation in the new Cleve-

land Charter was delivered by Judge Florence E.

Allen, who was elected to the supreme court of

Ohio in 1922, after two years on the common

pleas bench of Cuyahoga county. She is ot

only the first, and at this time the only woman
member of a supreme court, but she is one of the

youngest as well, being not yet forty. Her first

decision, discussed in the following article, re-

Kalamazoo and Sacramento. Both the

court of appeals and the supreme court

of Ohio make the distinction in reject-

ing the Kalamazoo precedent. In the

opinion of the court of appeals it was
the sole ground relied upon to sustain

the charter, although the court dis-

cussed the effects and merits of propor-
tional representation at some length,

veals judicial ability of high order, in the analysis

and cogent statement of the issues in the case.

Her discussion of law affecting the validity of

P. R. is much clearer and more comprehensive

than anything in the far longer decision of the

Michigan court. She is skillful in the use of

precedents, but she is not fully controlled by
them. She exhibits a very salutary disposition

first to examine the primary sources of the law.

Her language can be read and understood with

ease, and does not thereby suffer in clearness or

power.
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and with far greater equanimity than

did the Michigan court.

BROAD HOME RULE POWER IN OHIO

In the decision of the Ohio supreme
court the sufficiency of the home rule

grant to endow municipalities with

powers they could not have under the

rest of the constitution is reaffirmed,

with citations of numerous earlier Ohio

cases. And Judge Florence Allen,

whose first supreme court decision this

is, availed herself of the opportunity to

expound the home rule doctrine:

To hold valid this system of voting adopted by
the people of Cleveland is merely to carry out the

plain meaning of the constitutional provision

that municipalities shall have all powers of local

elf-government, and to give effect to the power
that takes precedence over all statutes and court

decisions, the will of the people, as expressed in

the organic law.

After all. is not the purpose of the home rule

amendment to the constitution exactly this, that

progress in municipalities shall not be hampered

by uniformity of action; that communities acting

in local self-government may work out their own

political destiny and their own political freedom

on their own initiative and in their own way; and
with this purpose in mind, should not the enact-

ment of political alterations in the structure and
substance of a charter government be given every

possible presumption of validity? There is a

presumption that the enacted statute is valid.

Not less should there be a presumption that

changes enacted according to law in the organic

constitution of a home rule city are valid.

The court might easily have rested

its division upon the home rule grant
alone, and thus have avoided the ques-
tion as to whether P. R. would have
been constitutional in Ohio, if the Ohio
home rule grant had been restricted as

in Michigan. Indeed, some members
of the court appear to think that the

plenary home rule grant is the sole basis

of the decision. But in the text of the
decision the entire discussion of the

home rule grant follows a "moreover,"
after a rather devastating criticism of

the basis of the Michigan and Califor-

nia decisions.

THE RIGHT "TO VOTE AT ALL
ELECTIONS"

The attack was made in each of the

three states that P. R. violated that

provision substantially identical in

the three constitutions which entitles

every qualified elector "to vote at all

elections." The supreme court of

Michigan and the California court of

appeals found that P. R. does violate

this provision, the violation consisting
in this, that P. R. does not permit the

elector to vote for as many persons aa

there are to be elected.

All the courts, of course, were aware

that the elector may mark as many
sequential choices on his ballot as he

pleases. That only one of these choices

can become effective seems also to be

understood by all the courts, although
the Michigan court betrays an incom-

plete grasp of the values of the succes-

sive choices by referring to them as

"numerically dwindling and weaken-

ing." The Michigan court rejects

these choices as not constituting votes

in the sense required by the court in

the Michigan cumulative voting case

of 1890 (Maynard v. Board of Canrass-

ers, 84 Mich. 228), and in the Ohio

restricted voting case of 1874 (State ex

rel v. Constantine, 42 O. S. 437).

The language of the Ohio decision

most nearly bearing upon this point
occurs in some paragraphs discussing
the counting and effect of the P. R.

ballots. Counsel for both sides had

agreed that the P. R. ballot is counted

only once, meaning thereby that it

becomes effective in the election of only
one candidate. The court makes a

distinction to the effect that while it

may become effective only once, a par-
ticular ballot is physically counted
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upon every transfer. Without at-

tempting to establish any relative

degree of effectiveness as between the

P. R. ballot and any other, the court

points out that there is no constitu-

tional requirement as to effectiveness

of any elector's vote, and that gerry-
manders and other devices may greatly
affect the value of particular ballots

under the usual schemes :

The vote of an elector may then under our

present form of state and national government
be shorn of its effect so far as the actual election

of the elector's candidate is concerned, without

invalidating the method of election.

,
The court then narrows the question

down to this: "Does the fact that the

elector under this system votes a first

choice for one officer only, there being
from five to nine to be elected in the

district, violate the provision of Article

V, section 1 of the constitution, that

every elector shall be entitled to vote

at all elections?'-*

The California court of appeals had
found violation, relying largely upon
the force of the precedent set by the

Kalamazoo case. The Kalamazoo case,

aside from fulmmations of the court's

dislike of P. R., was based almost

entirely upon the force of the prece-
dents set by the Maynard cumulative

voting case in Michigan and by the

Constantine case in Ohio. The May-
nard decision relies upon implications
read into the Michigan constitution by
the court, but cites the Constantine

case with approbation. Very natu-

rally, therefore, the attack upon the

Cleveland charter sought to maintain
the Constantine case as an authority

binding upon the court against P. R.
In the present case the court first

answers the question it had posed from
the text of the constitution without

regard to precedent :

v
j
On the face meaning of this section, the Hare

system of proportional representation does not

violate the Ohio constitution, for the elector is

not prevented from voting at any election. He
is entitled to vote at every municipal election,

even though his vote may be effective in the

election of fewer than the full number of candi-

dates, and he has exactly the same voting power
and right as every other elector.

As between this face meaning and
the doctrine of the Constantine case

insisted upon by the plaintiff, the court

recognized that the Constantine case

"is certainly an authority against" the

Cleveland charter. "State ex rel. v.

Constantine, however, extended the

plain language of the constitution far

beyond the word meaning of the pro-
vision contained in Article V, section 1.

To the clause
'

shall be entitled to vote

at all elections,' it added a clause

'and for a candidate for each office to

be filled at each election.'"

The facts in the Cleveland case did

not, however, require the court to say

explicitly, "We reverse the Constan-

tine case," and the syllabus does not

mention the arguments upon this point.

Ordinarily such unequivocal language
as that in the body of the decision

would be taken as overthrowing the

doctrine of the Constantine case. But,

curiously enough, it appears that some
of the court are averse from recognizing
the impairment which the Constantine

doctrine suffers from the language

quoted. Judge Jones wrote a very
brief concurring opinion to assert that

as to municipalities not operating
under home rule charters the Constan-

tine case "has not been overruled and
its principles still apply." Judge
Robinson, the sole dissenting member,
expresses the same view, and objects
that the home rule provisions of the

constitution should be construed as

subject to the Constantine doctrine.

The language of the two paragraphs
last quoted cannot be reconciled with

the decisions in the Kalamazoo and
Sacramento cases, which rest very
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heavily upon the Constantine case.

And if we take this language at its face

value, as Judge Allen took that of the

Ohio constitution, the Constantine case

is itself destroyed, notwithstanding the

expostulations of certain of Judge
Allen's colleagues. It is hard to imag-

ine that it could again enjoy the po-

tency as an adverse precedent which it

had in Michigan and California. This,

being so, should at the same time blight

the Kalamazoo and Sacramento cases,

so far as their use as precedents in other

states is concerned.

IS THE COUNTRY HEALTHIER THAN THE
TOWN?

There is a general impression that the selective service law demonstrated

the physical inferiority of the city man. But did war statistics really

show this? And with respect to preventable diseases the country record

is inferior to the town's. :: :: :: :: :: :: ::

I. THE PHYSIQUE OF THE CITY MAN GOOD IN SPITE OF WAR
STATISTICS

BY RUFUS S. TUCKER

I\ his little volume entitled The War
with Germany, Colonel Leonard P.

Ay res declares that the examination of

t rants under the selective service

law showed the country boys to have

made "better records than those from

tin- cities." "One hundred thousand

country boys," he says, "would furnish

for the military service 4,790 more
soldiers than would an equal number
of city boys." Colonel Ayres does not

indicate the figures upon which his

conclusions are based, and the map
which accompanies his book differs in

many respects from the official reports
of the surgeon-general and the provost
marshal general. But statements of

the same general tenor have been com-

monly made by other writers; hence
it may be worth while to examine the

statistical evidence upon which they
seem to be based.

CROWDER BELIEVES COUNTRY BOY HAS

ADVANTAGE

General Crowder, in his Second Re-

port, declares that "a considerable

physical advantage accrues to the boy
reared in the country." This conclu-

sion is drawn from the following table :

Men examined in selected urban

regions 100,000

Men rejected 1,675

Percentage of rejections 21.68%

Men examined in selected rural

regions 100,000

Men rejected 16,894

Percentage rejected 16.89%

The urban regions selected for this

computation were in the cities of New
York, Chicago, Philadelphia, Cleve-

land, Milwaukee, Seattle, St. Louis,

Cincinnati and New Orleans; the rural

regions were in all states and were
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chosen from those districts which had
less than 1,200 registrants.

1

The report of the surgeon-general
states that "defects were found only

eighty-seven one-hundredths, or seven-

eighths as commonly in rural as in

urban districts." 2 But in the same

report it is explained that "part of this

excess of defects in cities is probably
due to the more critical examination by
the physicians of cities, and to a more
critical grade of examiners in the camps
that drew from the more densely popu-
lated regions." In this case the line

between rural and urban districts was
drawn by classifying 204 cities of

25,000 or more inhabitants as urban

and all other districts as rural. The
actual number of persons examined was

1,336,906 in the urban and 2,427,195 in

the rural districts; but only about one-

half of these were re-examined at the

cantonments. Consequently the dif-

ference in standards of examination

between urban and rural examiners (if

there was any difference) was not

wholly corrected.

It would seem, however, that if the

camp examinations were themselves

uniform and unprejudiced the rural

local examiners were more careful than
those in the cities, for among the 681,-

749 men from urban districts re-

examined at the camps 283,937 (or

41.65 per cent) were found defective;

while among the 1,279,943 men from
the rural districts re-examined at the

1 In his First Report General Crowder presents

a table based upon 79,000 physical examinations

from ten different states. This shows a ratio of

rejections amounting to 28.47 per cent in urban

and 27.96 per cent in rural districts. The urban

districts, in this instance, are in cities of from

40,000 to 50,000 population with no large pro-

portion of alien immigrants; the rural districts

are counties in the same states containing no city

of 30,000 or more.
1
Defects Found in Drafted Men (Washington,

1920), p. 348.

camps only 456,367 (or 35.66 per cent)
were found defective. At any rate a

separate analysis of the results at

Camps Devens, Upton, Dix and Grant
shows that in each state contributing
to these camps the proportion of men
from rural districts found defective on
re-examination was less than the pro-

portion among urban men. The same
is true if rejected men only are con-

sidered instead of all men with physical
defects. We must conclude, therefore,

that drafted men from the rural dis-

tricts were in fact superior to drafted

men from the cities in so far as phy-
sique is concerned.

URBAN MEN VOLUNTEERED EARLIER

Does it then follow, however, that

the urban population as a whole, or

even the urban male population of

military age, is inferior to that of the

rural districts? And if it does follow,

is this inferiority the result of the urban

environment, or of the methods of city

life, or of the racial structure of the

city's population? As to the first

query it should be remembered that

over 1,400,000 men volunteered during
the war. These, we know, came in

greater proportion from the urban

states than from the rural ones, and

very probably in greater numbers from
the urban districts of each state. That
the urban states furnished more than

their proportion of volunteers is shown

by the list of statutory enlistment

credits allowed to be deducted from the

gross quota of the first draft; also by
the figures of voluntary enlistments to

December 16, 1917, published in the

First Report of the provost marshal

general, and by the ratio of registrants

in military service to the total number
classified in all drafts as reported in the

provost marshal general's Final Report.

Exceptions to the rule are Michigan,

Illinois, Ohio and Connecticut, urban

states which had fewer volunteers and
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several rural states which had more

than the average proportion of volun-

tary enlistments.8

It is a well-known fact, moreover,

that the National Guard, on account

of the location of its armories, was

mainly composed of urban men, and it

is very likely that the easier access to

recruiting stations caused city men to

enlist in the army or the navy in greater

numbers than men from the rural

districts.
4 A slight allowance for these

1
Oregon, Maine, Utah, Wyoming, Vermont,

Kansas, Idaho, Nebraska, South Dakota,

Missouri, Iowa, Wisconsin, and Minnesota.
4 General Crowder in his volume on The Spirit

of Selective Service (pp. 16&-167) alludes to the

fact that voluntary enrolment on the inactive list

of the navy kept many thousands of city youth

out of the draft in the early summer of 1918 while

the rural boys stayed on the farm until drafted.

There can be little doubt, moreover, that a very

large proportion of the officers, especially in the

technical branches of the service, came from the

cities.

factors would bring the physical show-

ing of the cities to a parity with that of

the country.
At any rate the physical inferiority

of the urban to the rural population of

the United States is by no means con-

clusively established by the figures

which the military authorities compiled

during the war. These figures leave

out of account the very large number
of voluntary enlistments, federalized

national guardsmen, voluntary enrol-

ments on the inactive list of the navy,
and commissioned officers. Were these

included it seems highly probable that

the showing made by the cities would
be much better. There is no conclu-

sive evidence in the draft statistics

that urban life is less healthful

than rural life or that the average

city man's physique is inferior to

that of his fellow countryman on the

farm.

II. RURAL COMMUNITIES SUFFER MORE FROM PREVENTABLE
DISEASES

BY CARL E. McCOMBS, M.D.

National Institute of Public Administration

THE great difficulty in attempting to

draw comparisons between the health

status of rural and urban dwellers on
the basis of statistics alone is that the

available statistical data on population,
disease and defect cannot be correlated.

For example, the report on population
of the United States bureau of the

census classifies as urban population
that residing in cities and other incor-

porated places having 2,500 inhabi-

tants or more and in towns of that size

in Massachusetts, New Hampshire and
Rhode Island. The report on mortal-

ity statistics of the census bureau,
which covers only the "registration

area" of the United States or 82.2 of

the total estimated population, classi-

fies as city population all that in munic-

ipalities of 10,000 or more. All other

parts of registration states are con-

sidered as rural. The surgeon-gen-
eral's report on the examination of men
at the mobilization camps during the

war drew the line between the cities

and rural districts as follows: All

counties having only one local board
were considered rural districts and
those having two or more local boards

were considered as cities or densely

populated counties. In other words,

according to this report: "The line
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between rural districts and cities in our

tables is drawn at about 45,000 inhabi-

tants." It is obvious that any attempt
to bring these statistical data into

harmony is hopeless. There is indeed,

as Mr. Rufus S. Tucker says in his

article, "no conclusive evidence in the

draft statistics that urban life is less

healthful than rural life, or that the

average city man's physique is inferior

to that of his fellow countryman on the

farm."

DISEASE MORE QUICKLY DISCOVERED

AND TREATED IN CITIES

There is, however, conclusive evi-

dence from other no less reliable

sources, such as the reports on rural

hygiene of the United States public
health service and the documents of

state departments of health throughout
the country, that the health status of

rural communities is far inferior to that

of urban communities in so far as pre-

ventable diseases and defects are con-

cerned. This is not to say that rural

life is inherently more productive of

preventable diseases and defects, but

rather that due to lack of adequate

organization of rural communities to

prevent and correct them in childhood

they are more prevalent and more

lasting. The surgeon-general's report
throws some light on this truth. Even

conceding the utter impossibility of

making proper comparisons between

urban and rural communities as classi-

fied in the surgeon-general's statistics,

it is at least significant that the prevail-

ing rural defects of recruits were in the

main those of a preventable or correct-

ible nature. They were: infectious

diseases; tuberculosis, all forms; vene-

real diseases, except syphilis; benign

tumors; arthritis; nearly all nervous

diseases; all mental diseases, except
alcoholic psychosis; most of the serious

diseases of the eyes; most diseases of

the nose; respiratory defects, except

pleurisy; ankylosis and non-union of

fractures. Most of these conditions

would have been early detected and
more promptly and efficiently treated

in an urban community equipped with

all modern machinery for health con-

servation, an efficiently organized

municipal health service; good schools

where children are instructed in hy-

giene and examined frequently for the

detection of disease and defect; hospi-
tals and dispensaries where treatment

can be provided for all who need it, at

public expense, if necessary.

COUNTY HEALTH DEPARTMENTS FOR
RURAL AREAS

The question before rural communi-
ties to-day is not one of analyzing sta-

tistics. There is ample evidence to

show that health progress in rural com-
munities has lagged far behind that of

our cities and that a greater toll of

health and life is being exacted by pre-
ventable diseases in the country than
in the city. When we say country, we

mean, from the point of view of public

health administration, cities or other

communities of less than 10,000 inhabi-

tants. A city of 10,000 inhabitants or

more can afford and ordinarily does

afford a reasonably efficient public

health organization. Smaller com-

munities cannot afford and do not

generally have efficient health organi-

zations. Towns and villages under

10,000 population throughout the

United States show less administrative

progress in health and otherwise than

any other units of government. The
solution of the problem of rural health

lies in the creation of county health

departments which will do for rural

districts all that municipal health de-

partments are doing for cities. We
need no more evidence than we have to

prove the health inefficiency of rural

districts and the need for such county
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health organization. County health

and welfare departments which will do

for rural districts what municipal

health departments are doing for our

cities represent the next important step
in public health progress.

RECREATION IN THE NATIONAL FORESTS
BY FRANK A. WAUGH*

At market rates charged by theatres, pool rooms, big and little Coney
Islands, et cetera, the recreation now harvested annually from our

national forests is loorth millions of dollars. : : : : : : : :

THE first important fact about recre-

ation in the national forests is its in-

evitability. It is there. It could not

be kept out. It is just as natural and

necessary as water running down hill.

Take a map of the United States, or

of Canada, or both, with the national

forests all plainly marked. See how
they cover the high ranges of the Rocky
Mountains, the Wasatch, the Sierras,

the Coast range, indeed most of the

mountains of America. Quite obvi-

ously they include much of the highest,
wildest and most remote territory
within the national boundaries. By
the same terms they must include the

best hunting and fishing, much of the

best mountain climbing, the best op-

portunities for camping and the most

tempting country for adventure. Just

to look thus at the map would make
any healthy outdoor man or woman
wild to pack up his old duffle bag and
start for the national forests.

All these forms of outdoor recreation

existed long prior to the national for-

ests. First the aborigines hunted and
fished there, then the white men came,
and the white women, too; and so for

centuries before there were any na-
tional forests, in a congressional sense,
forest recreation flourished. In fact it

1 Contributed at the request of the American
Civic Association.

is one of the inbred characteristics of

the true American (or Canadian) to

love the free outdoor life. This quality
is an inheritance from generations of

pioneers. It is a quality which lies

deep in American character and will

not readily accept denial.

It is pertinent to call up even older

precedents. The fact is worth recall-

ing that in ancient Britain, whence
came our older ancestors, national

forests existed. And in old France and
in the yet older Roman state, national

forests were ordained. Of course they
were called royal hunting forests,

meaning plainly that they were estab-

lished and maintained for purposes of

recreation.

A VALUABLE COMMODITY

With all this history in our bones,
how could we keep out of the forests?

Or why should anyone now, in these

latter days, be surprised that forest

recreation assumes large proportions?
Yet there are still persons who think

of such recreation as something quite
incidental and hardly worth noticing.

Certainly, they say, this is nothing
which ought to be provided for in the

constitution of national forests or in

the plans of management !

However, it is a very easy theorem
to demonstrate that the recreation
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now annually harvested from the na-

tional forests is worth millions of dol-

lars. In proving such a proposition
we need not appeal to any sentimental

values of the noble mountains and

whispering pine trees. We have only
to compare forest recreation with com-
mercial recreation, millions of dollars

worth of which is bought and sold every

day in the open market. To play pool,

to attend the movies, to go to the

opera, these all cost money. Every-

body knows the prices current on these

forms of recreation. Take these same

prices and apply them to forest recrea-

tion (which is surely just as good) and
it becomes instantly clear that we are

dealing with values which mount into

the millions, and that these values are

tested by the same standards which we
use when we buy recreation for our-

selves on Broadway or Main Street.

It now appears that this national

zeal for outdoor enjoyments, instead of

diminishing as we get farther away
from pioneer life, constantly grows.
The number of persons seeking recrea-

tion in the forests is manifestly and

rapidly increasing. The general com-

ing of the touring automobile has had
a great influence. The wide advertise-

ment of the national parks has done

much; for in general the parks are

surrounded by forests, and when the

tourist gets started he can't avoid the

forests if he wants to.

SOME EXAMPLES

No one who has not been on the

ground to see what is happening can

have a very adequate notion of the

proportions recently attained by rec-

reation uses in the national forests.

A brief description of a few character-

istic examples may help, however.

Let us take the first example from
the San Isabel Forest in Colorado.

This territory of 598,912 acres lies on
the eastern front of the Rockies facing

Pueblo and Canyon City, Colorado.

Here we have important industrial and

coal-mining populations, for whom out-

door life is especially desirable. So
local recreation associations have been
formed to assist hi the protection and

development of the facilities offered,

especially of the attractive camp and

picnic grounds in Squirrel Creek Can-

yon and other canyons where precious
water runs and good trees grow. Thus
with forest play systematically pro-
moted many thousands of persons visit

the San Isabel every summer.
And not only the citizens of indus-

trial Pueblo, but the farmers and gro-
cers and preachers from all over Kan-
sas, Oklahoma, and northern Texas.

Here they come by thousands, borne

by every pattern of flivver ever built.

Most of them have tents and bedding
on the running boards, with coffee,

bread and bacon in the tonneau; and

they strike the mountains hard. They
fly to the cool camping places, beside

the singing water, and there they spread
their tents for days and weeks. It is

carefully estimated that 10,000 persons

annually come to the San Isabel for

this sort of thing.
A second type example may be found

at Big Bear Lake in the Angeles Forest,

east of Los Angeles. Here the Pacific

Electric Railroad has built a summer

camp for its employes. The camp
occupies forest lands under a special

lease which gives the campers every

privilege they can properly use while

still fully protecting the forest in the

public interest. To this camp are sent

all the railway employes, so far as they
desire to go. Arrangements are made
for sanitation, for group recreation, for

boating, fishing, swimming. The man-

agement is such as to bring the cost

down to very low figures. The attend-

ance runs to several thousand annually,

and the whole enterprise is considered

to be a model of its kind.
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Mount Hood, one of the most beauti-

ful volcanic peaks in America, lies

within the Oregon National Forest.

It is so near to Portland, so beautiful,

so impelling, so accessible, that many
thousands visit it every summer, and

in the winter. The Mazamas, a

cluK of ambitious mountaineers, make
T more ascents to the summit each

. taking up considerable parties.

e who shirk the whole climb may
still go up far enough to walk about on

glacier fields; or they may go trout

fishing in Iron Creek; or they may
spend a week at Cloud Cap Inn at the

>f the world. All these things are

And more besides. There are

camps on the slopes of

Hood, and the exceedingly popular

public camp ground in Eagle Creek
' atxnit 150,000 persons annu-

ally \ Ml this camp alone).

EAST AS WELL AS WEST

r a last example out of thousands

U would serve, we may take a

<l glance at the White Mountain
>nal Forest in New Hampshire.

have the long-famous play-

ground of New Kngland. But 420,000
> of the wildest and sightliest part

of it now belongs to us all in perpetuity
as a national forest. Of course the

re on private lands, and the

hington golf links are not in

the forest ; but the Presidential Range,
and Turkerman Ravine and the Great
Gulf and Glen Elis Falls and dozens

more of the choicest features of the

region are actually part and parcel of

the forest. These points of delight
are visited annually by summer and
winter recreationists to the number of

about half a million.

These constitute only a few typical
cases. There is not a forest of the 150

existing, nor any section of a forest

within the 156,000,000 acres of the

forest area, which does not echo annu-
2

ally to the laugh of some recreation

seeker.

ADMINISTRATION A PROBLEM

Hereupon emerges the problem of

caring for so many guests, friends and
stockholders. Indeed there are here

a whole series of problems brought
forcibly into the calculations of the

administrative officers who must pro-
tect and perpetuate the national for-

ests. There are problems of trail mak-

ing, fire protection, camp grounds, fuel

supply, water protection, sanitation,

policing and many more. These do
not appear in the usual programs of

forestry practice, but on the national

forests they cannot be ignored. At
least not now.

Obviously to attend to all these

highly necessary matters requires time,

brains, labor and money. Camp
grounds cannot be policed, water pro-
tected from contamination, or safe

trails built without involving expendi-
tures under all these captions. In a

good many areas the recreation ists

can be organized to do these things
for themselves. In certain forests

recreation uses return a revenue.

The total amount now collected from
thU source is approximately $100,000

annually.

Unfortunately our fiscal system re-

quires all such collections to be turned
in to the United States treasury in

Washington, whence it can never come
out again without a congressional ap-

propriation. Of course one might
suppose that with recreation to the

value of several millions of dollars

being already harvested, with a much
larger business already in sight, and
with $100,000 in cold cash actually

coming back to the treasury, con-

gress would be eager to assist with

adequate funds. That is one might
suppose it if he knew nothing about

congress.
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CONGRESS PENURIOUS

As a matter of record congress has

only very recently recognized this

recreation as existing at all and has

appropriated the extravagant sum of

$10,000 a year to provide for it. This
amounts to practically one sixth of one
cent for each recreation visitor. This

penurious attitude toward recreation

is not new nor confined to congress.
The same penny-wise policy is notori-

ous in congressional dealings with the

national parks. In fact the public at

large has never yet recognized that

recreation is a necessity of human life,

to be counted into every budget, na-

tional or personal, just as matter-of-

factly as food, clothing or education.

And until the ordinary citizens are well

soaked in this knowledge we cannot

expect congress to hear of it at all.

This broad education of the Ameri-
can masses ought not to come hard

considering the fact that the love of

outdoor recreation is already a con-

genital gift of nearly all native-born

sons and daughters. All that we re-

quire is a changed point of view. Our

pioneer ancestors took hunting and

fishing as a matter of course. The

woods and streams were always open
always had been always would be.

It is only in this latter generation that
we have begun to see that only fortu-

nate persons can now go hunting, fish-

ing, camping or canoeing, and that the
forests are rapidly disappearing before
the Moloch of industrialism. So we
are aroused to save the forests, first and

nominally in the name of this same
industrialism, but latterly, more pro-

foundly and more spiritually to save
our heritage of open sky and clean

water and invigorating woodland.
It hardly needs to be added that this

education of ourselves to a better point
of view is not the sole business of the
national forests. The lead in this work
is probably being taken by the national

parks. But the national monuments,
the state parks and forests and every
free acre of wood or water which still

remains, and also every acre of forest

that is taken away, and every stream
that is polluted, every lake that is de-

spoiled, will teach coming generations
that the forests were given for the

highest human uses., so that if we would
save ourselves we must save and love

the forests.



GETTING AND KEEPING GOOD POLICEMEN

(A PRELIMINARY STATEMENT)

BY ARCH MANDEL
Director, Dayton Research Association, Inc.

Detroit'* experiment with personality tests in selecting and promoting

cops. :: :: :: :: :: :: :: :: :: ::

To the popular mind, a good police-

man requires a handsome six feet of

frame, and a willingness to work
anmiul in the rain and cold; and certain

physical courage. The idea that high

grade intelligence is necessary for the

proficient performance of police service

is not generally recognized.

THE POLICEMAN'S DUTIES COMPLEX

To be sure, detailed regulations
ni and to some extent guide this

aemi-military work. But on the beat,

loliceman must ordinarily act on
\vn initiative and solve his prob-

lem-, with little aid from his manual
and no advice from his superior officers,

lie mu>t decide in a moment when to

warn and when to arrest. He repre-
sents the law of his city, state and

nation, and must not allow violators to

>e. Yet he must not trespass

upon individual rights. The police-
man is an information bureau. In

in neighborhoods he is, or should

judge, counsellor and guide. The
oflirer must be calm and courteous

under trying circumstances. While on

duty in his uniform he represents the

state and the state cannot and does not
take offense or use abusive language.

In brief, the really effective police-
man must be strong, brave, intelligent,

courteous and honest. To men pos-

sessing these qualifications cities offer

a steady job at a moderate salary, some

chance of promotion to more desirable

positions, and sometimes a pension.
On the whole, it is not an easy job, and
with the increase in crimes in which

guns are used, the position presents
considerable elements of danger.
Under these conditions, how can

police departments recruit properly

qualified men and, of even greater im-

portance, how can they keep them in

the service? In the cities where eivil

service methods are in use, men with

proper physical and character qualifi-

cations, who can pass an eighth-grade

examination, are selected. Such ex-

amination, however, does not actually
reveal a candidate's fitness and adapta-

bility for the position. This is particu-

larly true of the policeman's job as it is

construed to-day.
The war has given great impetus to

the use of mental tests of various kinds

for measuring the mental calibre of

individuals, but whether or not these

tests are measurements of intelligence

is beside the point for our purposes.

They do indicate the comparative
mental abilities or capacities of a group
of persons tested.

MENTAL TESTS

In 1921, Superintendent William P.

Rutledge of the Detroit police depart-
ment asked the co-operation of the

Detroit Bureau of Governmental Re-
search in developing and applying tests
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of some type for the selection and pro-
motion of patrolmen. Accordingly,
the Bureau called in Professor L. L.

Thurstone, then connected with the

department of applied psychology of

the Carnegie Institute of Technology,
and had him organize a test which was

given to 300 patrolmen who had been

on the force a year, 50 sergeants, and
25 lieutenants. This test consisted of

the Army Alpha, Freyd's picture test,

and a personal history. The results of

this experimental test had no imme-
diate significance, except as a first step
in solving a difficult problem. Super-
intendent Rutledge, believing that

something useful could be developed

along this line, has continued and ex-

tended such test with the aid of Dr.

A. L. Jacoby, the psychiatrist in charge
of the psychopathic clinic of the Re-
corder's Court.

The second experiment included the

following tests :

Army alpha.

Pintner non-language group test.

Freyd's picture test, which portrays a collision

between a street car and an automobile at a street

intersection, and which the men are allowed to

study for two minutes, after which it is removed

and a list of 42 questions relating to the scene of

the accident are asked.

A history of the applicant, secured through

personal interview by the psychologists.

A neurological examination by the psychia-

trist. This examination was given by Dr.

Jacoby.

The use of these tests is in an experi-
mental stage, and their effectiveness is

still to be proven. The method em-

ployed for judging their value has been

to check results obtained in the tests

with service rating given the men by
their superior officers. In doing this

with fifty patrolmen at the close of their

probationary period, it was found that

those who received high scores in the

tests given them as recruits in the train-

ing school also received high service

ratings, and those who did very poorly
in the tests received low ratings. Ex-

cept for these two extremes, the corre-

lation between service rating and test

scores was not significant, except to

show the absence of correlation.

Following these two trial tests, the

police department adopted the policy
of submitting every applicant, subse-

quent to his passing of the physical

examination, to a psychiatric examina-
tion. It is hoped in this way to exclude

immediately those applicants who are

unfit for the job, to have indicated men
of unusual abilities and fitness for the

work, and possibly to discover in the

men special aptitudes for definite lines

of work in the department. The co-

ordination with the service ratings will

continue.

Whether the burden of proof should

be placed upon the tests or upon the

service rating is not certain at this

point, but it is certain^that the applica-
tion of the latter must be improved
greatly before it can serve as a basis

for judging the value and accuracy of

the psychiatric test. No doubt, con-

tinued experimentation will show the

need for the development of tests better

designed to reveal the qualifications

required by policemen.

RATING FOR PROMOTION

So much for measures taken to secure

properly qualified men for the service.

What is being done to retain them?
The salary of $2,160 for patrolmen is

comparatively good, and the half-pay

pension provision after 25 years of

service is another feature designed to

make the service attractive. In addi-

tion to adequate compensation, it is

also necessary to treat men justly, to

recognize merit and to reward it and in

general to afford an equal opportunity
to all for advancement.
To accomplish these ends, the De-

troit department has adopted a rating
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scheme, by which members of the force

are rated periodically by their com-

manding officers. (This form is dis-

played so that all may know what they
are marked on.) These ratings are

turned in to the promotion board, con-

sisting of the superintendent, assistant

superintendent and chief inspector,

which, after further investigation and

study of its own, recommends to the

commissioner those eligible for promo-
tion. This plan is in its early stages

and its application requires consider-

able development and perfection. The
chief difficulty lies in that each com-

manding officer marks his men accord-

ing to his own standards, no two of

these being directly comparable. This

must be met by training all to evaluate

patrolmen according to the standard

set up by the department, as expressed

by the questions of the rating form.

Hmvever, already, the use of the rating

form is impressing members of the force

that merit and not pull is the basis of

lotion. To prevent favoritism,

commanding officers are held to strict

accountability for their ratings, and

are led to understand that their

ability to rate properly is as much
a test of them as it is of the men

they mark.

Following is a copy of the rating
form used:

1. Physical Condition (10)

Does he keep in training ("in the pink of

condition," or is he fat and lazy?

Is he physically alert and aggressive?

2. Neatness and Bearing (10)

Has he a military bearing?

Is he neat and clean in his person and

dress?

8. Intelligence (10)

Does he write clear and complete reports,

or is it necessary to interview him in

order to get all the facts?

Does he understand the meaning of orders

easily, or does he require lots of explain-

ing?

Does he act with excellent, good, or poor

judgment when he has no instructions

to guide him?

4. Ditcipline (10)

Is he truthful?

Is he punctual?

Is he respectful to superiors?

Does he, in his work, get along well with

fellow officers?

5. Attitude toward hit duty (10)

Does he take his work seriously and appre-

ciate its importance?

la he courteous and good natured in the

performance of his duties? (Or is he

argumentative or grouchy?)

Does he keep well posted on current orders

and show eagerness to learn?

Does he know the laws and ordinances?

6. General ability (10)

Has he natural ability for police work?

la he a hard worker, or lazy?

la he thorough in his work or careless?

Is he reliable in carrying out orders?

7. Exercise of authority (10)

Doea he exercise authority with judgment
and due restraint or tend to abuse hia

power?
Doea he stand behind hia actions or shirk

responsibility (pass the buck)?

Doea he notice and report ordinance

violations?

Doea he keep cool in emergencies?

8. Pretenation of order (10)

la hia beat well looked after?

Does he keep hia beat in good condition by

working with the residents, or "raising

hell" with them?

Does be handle a crowd good-naturedly.

or does he bully and quarrel with it?

Is he helpful to the public?

9. Handling arrests (10)

Does he exercise good judgment in dispos-

ing of minor cases?

Does he make unwarranted arrests?

Does he note and follow up suspicious

characters?

Has he ability to handle trouble-makera

and Bghters?

10. Oetting and presenting evidence in court (10)

Does he preserve evidence?

Is he familiar with court procedure?

Can he prepare a case for court?

Does he present proper evidence clearly?
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The following is the rating form turned in by commanding officers to the

promotion board:

FORM NO. 1

DETROIT POLICE DEPARTMENT

Service Rating Covering Period from to

Name Rank

Badge No. Kind of Duty Precinct

(Mark on scale of 10; excellent, 10; good, 8; fairly good, 6; poor, 4; very

poor, 2.)

I. Appearance: 1. Physical condition (10)
2. Neatness and bearing (10)

II. Intelligence: 3. Intelligence (10)

III. Discipline: 4. Discipline (10)
5. Attitude toward his duty (10)

IV. Efficiency: 6. General ability (10)
7. Exercise of authority (10)
8. Preservation of order (10)
9. Handling arrests (10) . .

10. Getting and presenting
evidence in court (10)

(Maximum 100)

Would you give this man an important independent assignment where
he would have to rely on his own judgment in unusual circumstances?

(Answer "yes" or "no.")
Have you given him any such assignments? (Answer "yes" or "no."

If "yes," explain on back.)
Has this man done any unusual work which you believe should be placed

on his record, either good or bad? (Answer "yes" or "no." If "yes bad"
or "yes good," explain on back.)

Signed by:

Rank: .



BY ROBERT MOSES

Secretary, The New York State Atsociatian

THE so-called Sterling-Lehlbach bill

reclassifying the federal employees was

approved by congress in the last days
of the seion and signed by the presi-

dent. The passage of this bill repre-
tlie culmination of a number of

I
1

effort to bring about an improve-
ment in personnel conditions in the

federal service. The measure in its

tiiKil form was in the nature of a com-

prnmiM- \vhieh aimed to reconcile all of

tli- different proposals and points of

as to the preparation and admin-

tion of standard salaries and

grades. The Federation of Federal

Kmployees was largely responsible for

the passage of the law.

The bureau of efficiency has, for

some time, insisted upon a classifica-

tion. a<lmini>terr<l ly the bureau and
based merely on overlapping salary

grades. The civil service commission
ed a functional classification based

upon duties, under civil service super-
n. Other groups interested in the

d Itud.L'et >ystem have urged that

salary and wage control is an important
part of budget control and that the

bureau of the budget should administer

the new classification and should rec-

ommend changes based upon its studies

of the organizations of departments.
The bureau of efficiency was supported
by the chairman of the senate finance

committee. The civil service com-
mission had its supporters among
reformers and among federal employ-
ees. The bureau of the budget, while

not itself active, had many proponents.
The final bill was drafted so that it

provides a classification based upon
duties, the overlapping salary ranges

proposed by the bureau of efficiency,

and administration of the new system

by a board of three, including represen-

tatives of the bureau of the budget,
bureau of efficiency and the civil service

commission.

A COMPROMISE MEASURE

The Sterling-Lehlbach law, as al-

ready indieated, is a compromise
measure. That is a truism. Every-

body knows that it is. Everybody has

had a hand in it, and in the end the

three principal factions and points of

have been represented in the final

draft.

It may be gratuitous to harp on this

matter, but it is worth while to keep in

mind what we are driving at, and that

what we are getting is an imperfect
instrument from any point of view,

though it may be the best instrument

we can get at the time.

Let us examine some of the most

obvious results of this compromise.
In the first place, the descriptions of

the duties of the different positions, or

rather grades, upon which this whole

classification depends are manifestly

imperfect. I say "manifestly" be-

cause even a layman can read them and

see that there is careless phraseology,
there are indefinite phrases and, in one

or two cases, repetitions in totally

different grades. This is the result

of submitting accurate definitions to

amendment by careless and hostile

people.

303



304 NATIONAL MUNICIPAL REVIEW [June

Then, there is another compromise
in this law which has not proved suc-

cessful in my experience. That is the

arrangement of overlapping grades, a

system under which instead of having
each grade clearly differentiated from
the next higher grade by having a

totally different and higher range of

salary and higher grade, you have over-

lapping salary ranges. This is done on
the theory that sometimes an em-

ployee, a particularly efficient, plodding

employee in a lower grade, is worth as

much or more than an employee in a

higher grade who is new at the job, and
while more clever and ultimately more

useful, is not at that time worth as

much money. I do not believe that

this is a tenable theory. It is a con-

tradiction in terms to call a classifica-

tion a classification if you have these

overlapping grades, and I believe that

experience will dictate a change in that

respect before very long. However, it

is not so serious as it might be, because

there is a provision in the law for sub-

dividing grades. This saving clause

will make a great difference, but let no
one be under any delusion that it is

easy to operate. Those who have seen

this device work in state governments
and municipal governments, will extend

their sympathy to the people who are

going to operate it in Washington.

TO BE ADMINISTERED BY A BOARD

There is another compromise which
I think is unfortunate, and that is that

the administration is turned over to a

board instead of having it fixed in an
individual. All those who have studied

or read about reorganizations of gov-
ernment know that the tendency is

toward fixing the responsibility, toward
unified responsibility, and so far as

possible responsibility in a single in-

dividual as distinguished from a board.

It was General Goethals who, in the

brief time he was manager of the

Emergency Fleet Corporation, said

that all boards are long, narrow, and
wooden. We have here a system
under which there is not only a board,
but a board composed of ex-officio

members, who, in the nature of things,
must have a great many other things to

do in their proper capacity as heads of

their departments, and there is no pro-
vision for a separate staff other than

provision for an assigned staff, and for

appeals in case of disagreement to the

president.
In other words, we are going to have

a great deal of debate, a great deal of

dissolving of opinions, a great deal of

compromise, where we ought to have
executive decision. That is a thing
which will surely prove in the end to be

unwise, but, of course, it does not stand

in the way of making a beginning.

Quite incidentally, this kind of ad-

ministration is not in keeping with

President Harding's general plan of

departmental reorganization, or rather

with the principles underlying that

plan.
In spite of these compromises I think

that any fair-minded person, I don't

care how expert he is supposed to be, or

how much he is involved in the detailed

controversies that have led up to the

final draft of the Reclassification Law
any such person must agree that its

advantages greatly outweigh its de-

fects. It is a step in the right direc-

tion. It is a step toward an equitable

system of personnel control, toward a

system of standard salaries, toward a

proper system of advancement and

promotion, and as such I think it

should be accepted, with something

approaching enthusiasm.

A SHORT, GENERAL LAW

After all, the actual administration

of this law is the most important thing
to consider. There are two ways of

carrying into effect any great measure
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of this kind, or, I should say, any
measure affecting a great many people.

It is the old familiar problem that

iatures face, as to whether they are

going to put a little clause in the consti-

tution or into general law, leaving
the rest to administration and de-

partmental rules and regulations, or

whether they will put it all in a very
detailed law.

Without going into the merits or

demerits of that particular problem so

far as this bill is concerned, the fact is

that we have a short general law. \\
"

have a law that incorporates only
in principles; we have a skeleton

ification as distinguished from one

with a lot of flesh and bone on it.

That U a condition and not a theory.
tin- minute we get a condition of

that kind, obviously somebody has to

provide a very complicated flesh-and-

blood machine to make this skeleton

work. That is going to be the big

problem in this reclassification after

the bill passes, that is, the administra-

of the law.

Of course, this law as a whole and

y nearly everything in it has to be

interpreted. Practically every para-

graph, practically every clause, cer-

tainly every grade, every salary range,
;res interpretation in one way or

the other, and the new board of three

oing to do the interpreting. Then,
also the very complicated

problem of allocating present employ-
ees to their proper grades; and then

finally we have the third problem, the

measuring of efficiency or setting up
some standard of efficiency to govern
increases within these grades. The
third administrative problem is by far

the greatest. The peculiar difficulty
in this problem is not only the difficulty

inherent in all efficiency schemes, but
lies also in the fact that the so-called

bureau of efficiency actually has de-

vised a plan known as General Circular

Number 6, which has been promul-

gated with official approval, which is

presumably to be made effective and
which must somehow be squared with

the Reclassification Law.

EFFICIENCY RECORDS

The whole question of efficiency is

one that has to be looked at in a com-
mon-sense kind of way. Everyone has

some bright ideas on the subject of

efficiency records. What most of the

efficiency sharks need is the responsibil-

ity for operating the system. That is

a great thing, to get a little of that

responsibility. It changes a lot of

ideas over night. What they need is

a little of the treatment which is ad-

ministered in political circles in Chicago
and New York, where, if there is a

contentious fellow with bright ideas in

a district political club, the shrewd
boss makes him the alderman.

In connection with all efficiency

schemes we should bear in mind certain

obvious facts. The reason why we
have all this classification business and
eivil service and efficiency records, and
all the other mechanical devices for

controlling people, is because we have
a lot of people to take care of. If we

did not have a lot, we would not need

these things. If there were only five

or six people, it would not be so neces-

sary to have this complicated machin-

ery. Even in a large organization,

you eventually get down to a relatively

small group in which individuals are

actually in competition.

Now, the further you go down the

line, the closer you get in distinguishing
between one individual and another

individual, the more nearly you ap-

proach the system you have in a very
small community or government, or

very small business where you have

only five or ten people, and where it is

not necessary to keep elaborate records.

There is another fact which we must
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keep in mind, and that is the great
difference between government busi-

ness and private business. There are

certain incentives in both these kinds

of business. There is the incentive of

trying to do a good job, trying to do
work well. Then there is the desire

for promotion, desire for a better title,

desire for higher pay. We have all

these in both cases. But, in the case

of business, in the first place we have
much greater possibilities of bigger

rewards, and, of course, we have the

motive based on profit and loss, which
does not exist in government.
Now, somehow or other we must

build up in government a system of

records and rewards that is a substitute

for the profit-and-loss element and the

high salaries and rapid promotion that

come to a few exceptional people in

private employment. I think that

everybody will agree that a proper

government efficiency system has to

have certain requisites. In the first

place, it has to be simple. That is the

most important thing about it. There
are a great number of people to deal

with. They have to do certain things
in their departments that are more

important than keeping efficiency rec-

ords. You cannot interfere with their

ordinary duties in their departments.
You cannot put too much of a load on
the administrator. As to the research

man, research is his regular work.

That is the work in which he is really

interested and really engaged, and that

work is not going to be interfered with

by a complicated efficiency-record sys-
tem. That applies as well to women
as it applies to men, and it applies to

all departments and to all agencies.
The efficiency record is a by-product,
not the main output of the depart-
ments.

The trouble with most people who
devise efficiency records is that they
have nothing else to do. The result is

that they build up a kind of Franken-
stein monster that is liable to eat up
the departments. I have seen actual

cases where the keeping of these records

took far too much time not daily, but
let us say only twice a year for a period
of say ten days, and in those two peri-
ods no other work could be done. At
any rate, so much work had to be done
in the departments that the heads and
subordinate heads had a complete alibi

when they said that no regular busi-

ness could be transacted while these

records were being kept.
Another important thing about a

proper efficiency record, I should say
the most important thing about it, is

that it must not be devised in such a

way as to kill the incentives mentioned
above. It must not be a hardship on
the people who keep it nor on the peo-

ple for whom it is kept. It must not

kill their enthusiasm. It must not

dampen their ardor. It must not be a

thing that they look upon as a refine-

ment of cruelty. It must not be so

complicated and so mathematical that

they cannot understand it. 'These are

all obvious principles, and we have seen

them at work.

SCHEME OF BUREAU OF EFFICIENCY

Now, measured by these principles,

General Circular No. 6 of the bureau of

efficiency is hopelessly defective. It is

undeniably complicated. It is one of

those mathematical schemes that is

very hard to understand, and it has one

outstanding defect that I think will

have to be cured no matter what is

done. It shovels all kinds of employ-
ees together and measures their effi-

ciency as though they belonged to-

gether, when their duties are absolutely
dissimilar and cannot be compared.
That is an impossible arrangement.
There are two kinds of classificatioi

of employees; one a classification by
salaries alone. That is, you say, "we
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will have a salary range which we will

call
4

A.' That runs from $900 to

$1,200. We have another one which

we will call 'B,' running from $1,200 to

$1,500" and so forth. Then you put
in "A" all the employees who get
hot ween $900 and $1,200, or ought to

-jet between these amounts, and so on

through "B" and the higher ranges.

Then, there is a functional classifica-

tion, based on similarity of duties and

work, which needs no further de-

scription.

In the Reclassification Law there is

a functional classification system. In

the official efficiency-record plans there

is a salary classification. These two
scheme- cannot live together. They
certainly cannot live together in the

same bureau. Of course, since the

-^ific-ation bill has become law,

automatically something will have to

be done about the other scheme. The

efficiency plan will have to look differ-

ent when it comes into contact with the

'vsification Law.
There is another very important

consideration in connection with this

efficiency scheme. It is to be used not

merely for promotion but also for

Advancements within grades, that is,

for increases in salary.
M ost of the efficiency record schemes

around the country are used merely for

promotions. I had an experience a

short time ago with the head of one of

the largest departments we have in our

state government. It is larger than
the corresponding department in the

federal government in number of em-

ployees, and has almost twice the

annual appropriation. He reviewed
his budget with me and when we got
around to personnel, which, of course,
took about four-fifths of the time, he

began to go over his increases. I said,

"Haven't you got the service records?"
" We never use those for increases. I

haven't got them," he said. "The

civil service commission has those, and

they use them for promotions when
there are any."
That is what efficiency records gen-

erally have been used for. And it is

because promotions are rare and be-

cause the efficiency records are not used

very often that so many systems that

are obviously defective have a long
lease of life. Most of them ought to

be dead.

HOW TO HANDLE LOWER GRADES

One of the things that practical

people have found out about this in-

crease matter is that in the lower

grades, let us say the first two or three

grades, in each group, about the best

thing you can do, in practice, both for

the efficiency of the department and
for purposes of central control, is to

make the small annual increases as

nearly as possible automatic on the

attainment of an average grade.
There are a lot of people who say

that is throwing away the govern-
ment's money, and all that kind of

thing. It is not. As a matter of fact,

it i^ the best thing you can do, for this

reason: You have people entering at a

low salary. The theory is that as their

experience increases they become more
useful. If their work is average, they

ought to get this small increase every

year or every two years, up to a certain

point. If they do exceptionally good
work, I think they ought to get double

increases. If their work is below

standard, they ought not to be allowed

to stay, but they usually are allowed to

stay, and I expect to see that policy
continued. If their work is merely
a little below standard, or not suffi-

ciently below so that you can, as gov-
ernments are run, make any particular

criticism, let them stay where they are.

You cannot get up a complicated

system of efficiency records for the

lower grades that will result in any
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better arrangement than that provided
the records are kept properly. You
have your incentive toward getting

larger increases, toward people doing
their work better. Now, by having
seven or eight or nine differentiations

for each rating officer to follow, such as

there are in the efficiency bureau

scheme, we are building up one of these

monster systems that result in an
immense amount of record keeping.
For instance, take the number of

variations proposed above and below
the average which is called standard.

There is "above average," "below,"

"sufficient," "insufficient," and so

forth. There are too many classifica-

tions. When this begins to operate,
some of these dark nights some mad-
dened bureau head will meet one or two
of those grades with a lead pipe, and
that will be the end of the whole

system.
In the efficiency bureau circular, the

various grades are given a numerical

value. That is all right. You have to

do that at some point if you have
several factors; otherwise, you cannot

bring them all together in a final aver-

age. But, the minute you start to say
as the efficiency bureau scheme does,

that where the work is above average
it can go from 106 to 115, you have

introduced a possibility of variation of

judgment, of personal choice that is

entirely unworkable in practice. You
will find that in the end you have to

give that particular thing one value and
let it go at that. Otherwise, what will

happen will be that one group head or

bureau head will say: "This person is

above average. I am going to be

pretty careful about this average busi-

ness. I will give him 106 or I will give
him 110."

The next person will say: "Above

average. That is pretty good work. I

will give him 115." That will mean the

difference between advancement and

no advancement between promotion
and no promotion. And it is impossi-
ble for any central agency sitting off in

a tower in the city of Washington to

bring these two rating powers together.
If you can get them to mean the same

thing when they say "above average"
you have accomplished something.
But when they say they mean the same

thing and when they give ratings be-

tween 106 and 115, that is nonsense.

These are very important considera-

tions if this system is going to be used

for increases in salaries as well as

promotions.

EFFICIENCY RECORDS MUST BE SIMPLE

The whole efficiency-record plan has

got to be modified, in the first place, so

that it squares with this Reclassifica-

tion Law, so that it becomes a func-

tional scheme and not the kind of

scheme it is now under which you put

together all kinds of people and try to

compare them.

In the second place it has to be

greatly simplified. Finally, we must
avoid the whole basic idea in this

efficiency-record scheme, which is that

promotion will depend upon the aver-

age in the particular group. The

averages in groups will vary, and the

result will be to penalize people very

heavily who happen to be in efficient

working groups. Where you have a

particularly efficient working group,

only a few people will be above the

average, whereas all of them ought to

get increases, and in the inefficient

groups the best will be below the stand-

ard of the poorer people in the other

group.
It may be urged that this central

agency will go up and down among the

different groups to restore the equilib-

rium. But that is impossible. It

takes too much time. It would take

too many people to operate it properly,
and you will find the central agency
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engaged in a thousand and one fights

with the different department heads

and subdepartment heads, the result

of which would be in most cases that

the department heads and subdepart-
ment heads would win. You would set

up a competition between departments
to get increases. The whole system

proposed by the efficiency bureau has

to be simplified and revised.

This new classification board with

three members has a tremendous re-

sponsibility. Under this scheme they
are practically going to make over the

budget for personnel. They are going
to allocate people to their positions;

they are practically creating positions,
ami the conditions under which people
will be advanced and promoted. It is

a tremendous responsibility. It has

been a source of amazement to students

that most budget agencies around the

country I don't care whether they are

executive agencies or board agencies
have avoided the problem of personnel
and concent rated upon the problem of

what is called "other than personnel
ice" supplies, and so forth.

Why has that been done? Not,

generally speaking, because the other

fin is the more important. It is

use the first problem is such a

devilish problem.
That problem has to be attacked,

and it ought to be taken up not with

the idea of getting the most minute
:ne possible, a scheme that is per-

fect on paper, a highly mathematical
scheme with lots of coefficients and
factors and all that kind of thing. It

has to be started as a very humble

system, on the basis of common sense,

and in such a way as to improve not

only the efficiency but also the spirit of

federal personnel.

THE ATTITUDE OF CONGRESS

There is one other problem in con-
nection with the administration of the

Reclassification Law which is of the

utmost importance, and that is the

problem involved in the attitude of

congress toward the classification

board. This is, of course, part of

the larger problem of the attitude of

congress toward the executive budget
system. When the next budget is

prepared and the new salaries and posi-

tions have been tentatively fixed by
the classification board, will congress

accept these designations, or will it

make so many changes in detail as

to jeopardize the whole reclassifica-

tion plan? How much lattitude will

congress give in the actual appropria-
tion bills to the classification board

in controlling salaries and positions

currently after the appropriation bill

is adopted? Will congress approve
the extension of the new classification

to the field employees throughout the

country as prepared by the classifi-

cation board? These questions can-

not be answered with any certainty
at the present time. It seems reason-

able, however, to assume that having

gone so far congress will go the rest of

the way, and that it will not attempt
to interfere with the details of the

budget as it affects salaries and posi-

tions nor with the administ ration of the

appropriation bill after it is adopted.
Of course, personalities will play a great

part in the working out of this problem.
There is a fairly close relation between

the president and two members of

the classification board; and a very
close relation between the chairman of

the senate finance committee and the

third member of the classification

board. There seems to be no par-

ticularly close relation between any
member of the classification board

and the house of representatives ex-

cepting through the president. Once
the field employees throughout the

country are brought into the plan, new
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influences and personalities will appear
which may completely upset present
calculations. The belief of the writer

is that eventually the whole reclassifi-

cation machine as it affects salaries and

positions as distinguished from individ-

uals, will be part of the executive

budget machinery.

THE BUTTE-SILVER BOW COUNTY CON-
SOLIDATED CHARTER

A NEW DEAL IN LOCAL GOVERNMENT

BY A. R. HATTON

This charter, drafted by Dr. Hatton, has passed the legislature and now
awaits acceptance by the people at the polls. A copy of it will be sent

on request. :: :: :: :: :: :: :: :: ::

THERE is a glib and well-received

saying that he who causes two blades of

grass to grow where one grew before is

a public benefactor. And, if allowance

be made for those of us who are so

hypercritical as to insist that this de-

pends on the kind of grass, the place
where grown and whether more grass is

needed, the saying can be accepted as

a sort of working principle. Unfor-

tunately most people overlook the fact

that the person who could cause one

blade of grass to do the work formerly
done by two, thus making it necessary
to raise only half as much grass and

releasing grass-growing soil for other

useful production, would be a bene-

factor of such magnitude as to put the

mere doubler of grass production en-

tirely in the shade. This is only to say
that there are times when subtraction

and division are more important to the

human race than addition and multi-

plication.

ONE GOVERNMENT WHERE TWO GREW
BEFORE

But if grass growers are deserving of

such a high order of merit, what is to

be said for those persons who cause one

local government to grow where severs

grew before on our overcrowded politi-

cal soil? It has been found easj

enough in America to make two jobs 01

governments grow where one

before. Only recently have we beei

attempting the reverse and that we fine

is a different story. Really, doubling
the production of grass or doubling it

working power is child's play com-

pared, for instance, with the govern-
ment eliminating job of city-count}

consolidation. That operation is not

merely a matter of getting rid of one

government and leaving the other t(

do the work. It is likely to involve

clearing the ground of all old govern-
mental growths and planting a single

specimen of a new variety. That
what causes the trouble.

An end can be put to a city govern-
ment without raising much of an out-

cry, for we have become accustomed t<

seeing city governments abolishec

changed and transformed. But the

moment it is suggested that a count}

government be abolished, or that it

merge its identity with a new organiza-

tion, county officeholders, politiciai

and other beneficiaries of the count}
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obscurities raise their voices and chant

in unison,

Woodman spare that tree,

Touch not a single bough.

If they would but complete the lines

in some such form as,

It long has sheltered me
And I'll protect it now,

the frankness of the confession would

go far to excuse their opposition.

DIFFICULTY COMES FROM COUNTY SIDE

In other won Is, the difficulty of city-

ty consolidation, political and
otherwise, comes largely from the

county side. A city government can

usually he plucked up or cut down
without running into >erious const it u-

ti>;ia! obstacles. The reverse is true

of county governments. In most of

the states the roots of county govern-
ment are iml>edded in the legal granite
of the state constitution and can only
be removed by blasting them out with

a constitutional amendment. Then
the fad that the county is commonly
the mo-t important local unit of party

organization, and county government
the chief party organization strong-
hold, azures strenuous party resistance

to any change likely to cause even tem-

porary inconvenience to the party

managers. There are also serious dif-

ficult ies of a purely legal and technical

character owing to the place occupied
by the county in the state system. In

most states it will he found that the

county has a very narrow sphere of

local autonomy. For the most part it

is an agency of the state government,
and the laws of the states are full of

mandatory provisions laying duties

upon specific county officers. Obvi-

ously these duties cannot be ignored in

the preparation of consolidation legisla-
tion. The county government as it

formerly existed may disappear, but

the work of the state normally per-

formed by the county must go on.

The foregoing observations are pro-
voked by rather close contact with the

recent interesting movement for city-

county consolidation in Montana. This

movement had its greatest impetus
from the unusual situation in Silver

Bow County, which contains Butte,

the largest city in the state. It was

greatly aided by Governor Dixon's

interest in improved county govern-
ment and by the overdevelopment of

local governmental machinery in a

sparsely populated state where the

recent depression has caused taxation

to be keenly felt. There also seems to

be in Montana an unusual amount of

keen, level-headed and untrammeled

thinking on questions of local govern-
ment .

SILVER BOW COUNTY

The situation in Silver Bow county
is unique. Territorially the county is

the smallest in the state, though not

small judged by eastern standards.

Two thirds of the total population of a

little over 60,000 live within the corpo-
rate limits of Butte, while 95 per cent

of the population is within a radius of

three miles and 97$ per cent within a

radius of five miles of the center of that

city. Aside from Butte there is only
one other incorporated community and
that is suburban to Butte. Thus there

are two principal governments per-

forming practically the same functions,

operating over essentially the same
area and, in the main, paid for by the

same taxpayers. Add to these things
the low efficiency of both the city and

county governments and the picture
is complete.
For some time the city government

of Butte has been beyond its constitu-

tional debt limit. There is practically

nothing tangible to show for this debt,

it having been incurred largely for
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operating expenses by the simple ex-

pedient of issuing warrants on the

treasury in excess of income and appro-

priations. If money to pay the war-

rants was not available they were

registered and forthwith became legal

and negotiable obligations of the city

bearing interest at 6 per cent. A little

more than a year ago the credit of the

city had sunk so low that these war-

rants would only command from sixty-

five to seventy cents on the dollar.

The county government has been, and

is, legally in a somewhat better finan-

cial condition, but it has been spending

money far beyond services rendered

and its work overlaps that of the city

at many points.

THE AMENDMENT

An amendment to the state consti-

tution authorizing consolidation legis-

lation was proposed by the legislature

of 1921 and ratified by the voters in

November of 1922. This amendment
reads as follows :

The Legislative Assembly may, by general or

special law, provide any plan, kind, manner or

form of municipal government for counties, or

counties and cities and towns, or cities and towns,

and whenever deemed necessary or advisable,

may abolish city or town government and unite,

consolidate or merge cities and towns and county

under one municipal government, and any limi-

tations in this constitution notwithstanding, may
designate the name, fix and prescribe the number,

designation, terms, qualifications, method of

appointment, election or removal of the officers

thereof, define their duties and fix penalties for

the violation thereof, and fix and define bound-

aries of the territory so governed, and may
provide for the discontinuance of such form of

government when deemed advisable; provided,

however, that no form of government permitted

in this section shall be adopted or discontinued

until after it is submitted to the qualified

electors in the territory affected and by them

approved.

The brevity and comprehensiveness
of this amendment make it almost a

model for those states where constitu-

tional home rule for cities has not been,

granted. After its adoption, however,
one possible defect was discovered.

In drafting the amendment it was
assumed that all officers, other than

judges, elected on a county basis were

county officers in a constitutional sense.

In Montana, however, the constitution

does not name the county attorney and
clerk of the district court among the

county officers, though both are elected

by the voters of the county. Those
offices are provided for in the sections

of the constitution relating to the judi-

ciary. There is a practical certainty
that the manner of choosing the clerk

of the district court cannot be changed
or the office otherwise disturbed in any
reorganization of county government
under the new amendment. There is

a possibility that the same rule may be
held to apply to the county attorney,
at least as to the manner of his choice,

his tenure of office and some of his

duties, though the exact constitution*

status of his office is not so clear. The

inability to deal with the clerk of the

district court in consolidation legisla-

tion is not of great importance ii

Montana. If it should be held that

such legislation cannot affect the man-
ner of choice, tenure and duties of the

county attorney, a more serious prol
lem would be presented.

Immediately after the adoption of

the amendment last November stej

were taken in Silver Bow county te

prepare a bill for introduction in the

legislature in January. The writer w
engaged as consultant and arrived 01

the scene early in December. Shortly

after the middle of November, Franl

L. Olson of Minneapolis began a pi

liminary study of local government*
and political conditions. This studj

was finished by the end of the first weel

of December and was of the utmost

value in revealing the status of local
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affairs, giving accurate definition to the

problem of consolidation and furnish-

ing a fact basis for the legislation finally

drafted.

In order to keep the proposed legisla-

tion in touch with local opinion, a very

representative committee of over one

hundred members was organized. This

committee delegated the detailed prep-
aration of the measure to a smaller

utive committee, reserving the

right to accept, reject or amend the

proposal when completed. This exec-

utive committee contained, among
others, three lawyers, one of whom is

judge of the district court and another

a former justice of the state supreme
court; two members of the city council,

one of whom is ;i member of the carpen-
un ion; two additional labor men,

and the mayor of the only municipality
in the county aside from Butte. The
meuMitr prepared was unanimously

approved by the executive committee

and. after full di-eu.vsion, also reo

the unanimous vote of the committee

lie hundred. When presented to

the legislature it was passed by large

majorities in both houses without a

Je amendment.
The constitutional amendment made

po-sible either special acts for specific
eit ies and counties or a general optional
act available for any county in the

. After long discussion it was
decide* 1 that the legislation drafted in

Butte >hould be in the form of a special
act for Silver Bow county. The reason

for this decision was the fear that a

proposed act of general availability
would meet greater opposition in the

Mature from members representing
other counties and be more likely of

amendment in such manner as to make
it unsatisfactory to the citizens of Silver

Bow county. It later developed that
the Butte committee underestimated
the sentiment in the legislature favor-

able to city-county consolidation. In

fact, late in the session, the legislature

also passed an optional consolidation

act, based largely on the Butte-Silver

Bow measure, making consolidation

available in any county.

BUTTE-SILVER BOW ACT PIONEER
LEGISLATION

The Butte-Silver Bow act deserves

attention as practically pioneer legisla-

tion of its type and because consolida-

tion has been worked out in a more

thorough and consistent manner than

elsewhere. Under the terms of the

constitutional amendment the act can

only be put into operation by vote of

the electors of Silver Bow county.
Such an election will probably be held

some time next autumn.
The act provides for merging and

consolidating "the separate corporate
existence and government of the county
of Silver Bow and every city and town
therein into one municipal corporation
and government under the corporate
name 'City and County of Butte.'"

To this new corporation is given all the

powers that "now are or hereafter may
be conferred on cities, towns and coun-

ties" by the laws of Montana. A
broader and more general grant of

<TS would have been incorporated
but for the fear of arousing antagonism
in the state legislature. It was thought
v . i-e to be able to say to the legislature

that no new powers of government were
conferred.

The form of government provided
for the consolidated area is of the most
advanced commission-manager type.
Aside from the omission of proportional

representation as a method of choosing
the commission, there is no city charter

providing for the manager plan that can
stand detailed comparison with this

proposal. The omission of propor-
tional representation was due largely
to doubt as to its constitutionality in

Montana.
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The act lodges legislative and execu-

tive power in a commission of seven

members, elected from the county at

large for terms of two years. The
terms of all members of the commission

expire at the same time. Nomination
is by petition and a double election

system is provided. Candidates re-

ceiving a majority of the votes cast at

a first election are declared elected and
a second election, if necessary, is held

only as to the places remaining to be

filled. The act provides for the initia-

tive and referendum, and for the recall

of members of the commission. The
commission is authorized to fix the

salaries of its members at not to

exceed six hundred dollars per year,

but may provide for paying the presi-

dent of the commission 20 per cent in

addition.

COMMISSION APPOINTS THE MANAGER

The commission is required to ap-

point a manager who may be removed

by the commission with the usual safe-

guard that he must be given a written

statement of reasons and a public

hearing if he so demands. The mana-

ger is authorized to appoint all officers

and employes in the administrative

service "except as he may authorize

the head of a department or office

responsible to him to appoint subor-

dinates in such department or office."

All appointments are without definite

term unless for temporary service not

to exceed six months.

What might be called formal civil

service provisions are conspicuous by
their absence from the act. No pro-

vision is made for preliminary tests or

examinations, though the manager
could establish them should he desire

to do so. Every officer and employe of

the municipality, from the manager
down, is subject to the same procedure
as to removal, lay-off, or suspension
from office. The manager may be

removed by the council, but may re-

quire a written statement of reasons

and a public hearing before the removal
becomes effective. Similarly "any
officer or employe of the municipality

appointed by the manager, or upon his

authorization, may be laid off, sus-

pended or removed from office or em-

ployment either by the manager or the

officer by whom appointed." Any
person so laid off, suspended or re-

moved, even the humblest employe,

may demand a written statement of

reasons and the right to be heard before

the manager before the action becomes
effective.

The act proceeds upon the assump-
tion that, under the manager plan,

provisions to protect the service against

partisan appointments are unnecessary
and that, with a population of only

sixty thousand to be served, the num-
ber of appointments to be made will

not be sufficient to require a special

personnel and recruiting agency. How-
ever, there are strong provisions against
the soliciting of political contributions

from or by any person holding an

appointive office or place in the munic-

ipal government, and all such persons
are protected against and cut off from

all objectionable political activity. It

is provided that the compensation of

officers and employes in the administra-

tive service shall be fixed by ordinance

but that all such positions, except those

of heads of departments and heads of

offices not included within regular

departments must, for purposes of com-

pensation, be graded and classified by
the manager according to duties and

responsibilities. The commission is

required to "establish a schedule of

compensation for positions so graded
and classified which shall prescribe

uniform compensation for like service

as determined by the grading and

classification of the manager."
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POLICE DEPARTMENT SUPPLANTS
SHERIFF

The act establishes departments of

law, finance, police, public works,
health and fire. Other departments
and offices may be established by ordi-

nance. It will be noticed that, in

providing for so many departments in

the organic law of the municipality, the

act appears to depart from the gener-

ally sound principle that, with a few

exceptions, the organization of admin-
istrative departments should be by
ordinance. This is one of the in-

stances, however, in which the position
of the county as an agency of state

government is of controlling impor-
tance. With the multitude of manda-

tory duties laid upon specified county
officers by the general laws of the state,

confusion and uncertainty in the local

ise of state functions could only
be avoided by devolving these duties

upon specific officers provided for by
the consolidation act itself. For in-

e, the act provides that in addition

rtain duties prescribed therein the

din-dor of finance "shall have all

rs and perform all duties imposed
upon county clerks, recorders and
auditors by general law." As to the

police department it is provided that

the director "shall have the powers and
nil the duties provided for sher-

ly the laws of the state and that

rs and patrolmen subordinate to

the director "shall have the powers
and jMTform the duties conferred on
and required of deputy sheriffs." These
illustrations will suffice to indicate the

>n for the establishment of so many
rtments and the manner in which
ision is made for the continued

performance of duties laid upon county
officers by general law.

Although it was thought necessary
to provide in the act for the depart-
ments mentioned, the way is left open

for placing the same person at the head
of two or more departments or offices

by the following language: "If the

manager so recommend, and the com-
mission so authorize, the manager may
appoint one person to act, or may him-
self act, as the head of two or more

departments or offices; but the depart-
ment of law shall not thus be joined
with any other department, nor shall

the manager be authori/ed to act as

head of the department of finance or of

any office therein other than that of

purchasing agent or assessor."

FINANCIAL CONTROL

The financial provisions of the act

are of particular interest and impor-
tance. The chaotic condition into

which local finance had fallen in Silver

Bow county caused the committee to

devote particular attention to these

features. The reult is a system of

financial control and procedure which,
taken as a whole, is believed to be

superior to any yet embodied in a
charter of local government. A de| >a rt -

ment of finance is created containing
divisions of audit and accounts, treas-

ury, purchases and supplies, and assess-

ments. An annual budget estimate
must be prepared and submitted to the

commission by the manager. The act

makes a noteworthy attempt to define

with accuracy what the budget esti-

mate shall contain as to the amount
required to meet the interest and prin-

cipal of the local debt and to replace

any deficiency in the sinking fund.

Later provisions leave the commission
no option but to appropriate annually
the full amount of the estimate for

these purposes. All appropriations
must be included in the annual appro-
priation ordinance. While the com-
mission has full power over appropria-
tions except those required to meet the
interest and principal of the municipal
debt, the form, arrangement and itemi-
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zation of the appropriation ordinance

are to be determined by the director

of finance.

After the passage of the annual

appropriation ordinance the director

of finance is required to report to the

commission the rate of tax levy neces-

sary to produce an amount of revenue

which, together with revenue from

other sources, will equal the appropria-
tions. The commission is required to

make a tax levy at the rate so reported

"unless, by amendment of the appro-

priation ordinance and a reduction of

appropriations the levy of a lower rate

be made possible
"

; but no such amend-

ment may reduce the appropriation
made to the sinking fund as recom-

mended by the manager. After any
such reduction of appropriations the

director of finance is required to report

the tax levy necessary under the

amended ordinance and the commis-

sion is forbidden to levy taxes at any
other rate than that reported to be

required by the director of finance. In

other words, it is the aim of the act to

make it clear that the only way to re-

duce taxation is by reduction of

expenditures.
A tax limit for general purposes is

fixed in the act, but levies for municipal

debts are separate from the general

levy and upon these there is no limit

except as the debt limit fixed in the

state constitution automatically sets a

limit to the taxation that will ever be

necessary for debt purposes.

DEBTS

The debt incurred by any city or

other district within the county prior

to consolidation is made a charge solely

upon the property within the bounda-

ries of any such city or district. The
debt limit for counties fixed by the

constitution is the limit for the con-

solidated city and county. An initial

funding or refunding of debt existing
at the time of consolidation is permit-
ted in order to secure a fairly equal
distribution of the burden over the

next twenty years. After this initial

funding or refunding all obligations of

the municipality must be paid as they
mature without refunding. The lan-

guage of the act in this respect is worth

noting:

Any debt of the county, or any district thereof

outstanding at the beginning of the first fiscal

year after the adoption of this act by the electors

of the county may be funded, or refunded, by the

issuance of bonds for such period, or periods, not

exceeding twenty years as the commission may
authorize, and thereafter the debt so funded or

refunded, and any debt subsequently incurred,

shall be paid as it becomes due without refunding.

SCHOOLS

The school governments of the city

of Butte and of the county were left

undisturbed except for the provision

that the county superintendent of

schools, formerly elected, shall be ap-

pointed by the commission. The way
is also left open for a certain measure

of school unification by the provision

that "the superintendent of schools

for any district within the municipality

may, with the consent of the trustees

of such district, be appointed to serve

as municipal superintendent." The
omission of other provisions as to

schools was due to the fear that to

provide for complete school unification

might be held to introduce a second

subject into the act and thus run

counter to the provision of the state

constitution that each act of the legis-

lature shall be confined to one subject.

No doubt, if consolidation is otherwis

affected, steps will later be taken tc

secure an act which will permit the

organization of the schools within the

municipality under a single school

government.

Altogether the act is notable for its
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brevity, comprehensiveness, the sim-

plicity of the system of government
which it provides, the popular control

assured and the completeness of its

financial provisions. These results

could be accomplished because, to re-

peat a figure previously used, the

ground was cleared of all old govern-
mental growths and a single specimen

of a new variety planted in their place.

There can be no doubt that this act

offers to the people of Silver Bow
county a government of exceptional

power, flexibility and responsibility.
If it should be accepted by the voters

the "City and County of Butte" is

likely to become a model to be widely

copied throughout the United States.
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TOLEDO'S NON-PARTISAN MOVEMENT. By
Wendell F. Johnson. Toledo, Ohio: H. J.

Chittenden Co., 1922.

Mr. Johnson's study treats historically and

analytically the experience of a representative

American city with an electoral mechanism

which is becoming of increasing significance in

this country, and which may even now merit the

dignified appellation of "an American political

institution." Since the introduction of the non-

partisan idea in 1899 by "Golden Rule Jones,"

it has passed through several stages of adaptation

to the changing circumstances of Toledo's politi-

cal life. Jones emphatically refused to head a

non-partisan "ticket" because he feared that

"if he or any other man should make an organ-

ized attempt to elect a complete ticket, the organ-

ization would soon become a political party with

the same methods, the same motives and the

same disastrous results." But after his death in

1904, while serving his fourth term as mayor, the

party idea triumphed with the organization of the

Independent Voters, who, with Brand Whitlock

heading their slate, defeated the Republicans in

each of the four elections from 1905 to 1913. The

adoption of a charter providing for non-partisan

municipal elections ushered in the third phase of

the non-partisan movement. The elections of

1915, 1917, and 1919 disillusioned those who had

expected the old parties to disappear under the

new plan. The candidates nominated were

generally known to the voters to represent the

Independents, Democrats, Socialists, or Repub-
licans. And in the 1921 election the Republicans

openly announced a ticket and conducted a

campaign with a total disregard of the principles

of the non-partisan plan.

Mr. Johnson is an optimist in feeling that

though the people of Toledo elected most of the

avowedly Republican candidates in 1921, they

still believe in the principle of non-partisanship.

Perhaps his faith springs from the formation of a

non-partisan league to oppose the reintroduction

of party politics which the 1921 administration

began to effect, and from the fact that the

Toledoans have been subjected to a long process

of education in the field of non-partisanship.

Mr. Johnson lists as the accomplishments of the

non-partisan movement (1) a manifestation of

greater public interest in civic affairs, (2) more

intelligent voting, and (3) less application of the

"spoils system." It would be less difficult to

accept these as positive achievements if the 1921

election and its consequences did not obtrude

themselves into the picture. This election may
have been a mere temporary aberration. But in

view of the defects of the non-partisan system in

Toledo, (1) the impossibility of preventing par-

ticipation in the city elections of the local na-

tional party organizations, (2) the difficulty of

getting desirable men to run for office, and (3)

the futility of running without organization

support. The next phase in Toledo's municipal

history, as interestingly narrated by Mr. John-

son, may be the formation of a municipal party

which will undertake the burden of correcting

the existing defects, and of perpetuating the non-

partisan movement. The experience of other

cities, notably of Boston, reinforce the opinion

which Mr. Johnson, with the reserve that char-

acterizes his whole study, hesitatingly suggests.

DAVID STOFFER.

*
COMMUNITY AND GOVERNMENT. By Harold W.

Odum. Chapel Hill, N. C.: University of

North Carolina.

The remark is frequently heard that the Uni-

versity of North Carolina is taking first place

among the educational institutions of the South.

If the critic is asked the ground for his judgment

he does not generally enlarge upon achievements

along the more standardized academic lines.

He is more likely to speak of the stimulation

given by the University to public education, to

social work, and to general information. He

seems to think of the University as a center from

which is emanating a scholarly and cultural in-

fluence which is being felt throughout the state.

He does not think of the older insular institu-

tions, where much of the learning was kept se-

curely locked up in the books behind closed

library doors; but of an organ of public service,

a light set on a hill enlightening the world.

Among the other activities, the University is

318
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:ig itself to give currency to true political

ideas and to stimulate a study of the relation

between the good citizen and the government

under which he lives. Commwnti and Gorern-

mrnt, the author tells us in his sub-title is "a

manual of discussion and study of the newer

ideals of citizenship." and it is a sort of later

:i of an earlier Ctnutnutitt Venture* in

ment. which laid a good deal of emphasis

on the part of women in politics and public life

t be obligations imposed by their new duties

. and hold office. Community and Oettm-

ment was prepared to aid the teachers and other*

-ted in education in North Carolina to give

the teaching of government There

is little doubt that it will be used by reading

- and study group* among people who are

not attending any formal classes in educational

work is divided into six parts. The first

defines the community in its larger meaning and

ices women to their duties as citizens; the

second is a study of the town and city; the third.

of the ...unts. village, and open countryside; the

. of public service of the state; the fifth, of

itional organization with some discmsion

;)ericanization; and the sixth present* a

^Hbgraphy with some plans for study.

^ of the woman's dub or the reading

asking its program committee whether it

is not time to undertake the careful study of

al relations; and being told that it is diffi-

cult to secure material which is not meant either

' elementary and ignorant person or else

for the college student. When one says "meant

liege students" in this connection one is

^^rto have in mind a long, painful, ilfiffassing

nt <>f the details of political organization.

an account which make* it practically impossible

for the average reader to see what it is all about.

the program committee may write to the

state university in North Carolina and secure

for a nominal cost suggestions for study that are

about on the level of a first class newspaper edi-

torial, organised logically for a continuous study

extending over several months. The bibliogra-

phy would be improved by the addition of a few

biographies of such statesmen as Roosevelt,

his own autobiography, and a few interesting

current magazine discussions. The reviewer

must find a little fault; there is no doubt that in

future editions of this new departure this small

gap will be closed.

EDGAR DAWSON.

TH DIRECT PRIMARY. By O. C.

Brunswick. Maine: Bowdoin College Bulle-

tin. I9*i.

Although one half of the bulletin is devoted to

a general discussion of the subject in which the

views of political scientists, party leaders and

prominent newspapers play an important part,

the meat of the pamphlet is a discussion of the

situation in Maine.

The direct primary there is on trial for its life

upon eight charges. It is not hard for IVofessor

llormell to disprove statistically the charge that

the city is favored at the expense of the country.

nor the statement that the system breeds a pleth-

ora of candidate*. Even more striking is the

fact that in the campaign of 1M8 over 94 p

of the candidates were majority and not plurality

designee*. Despite the oft reiterated charge

that the direct primary makes for party discord

and disintegration a study of the newspapers

shows more political feuds from 1900 to 1912

than subsequently. The charges that the qual-

ity of the officers chosen has deteriorated, and

that the expense of running for office has

considerably increased receive keen analysis.

The fact that the cost of the direct primary

system is less than three cents per capita dis-

prove* the charge that the cost is excessive. It

is to be regretted that further statistics were not

available in the comparison of popular interest

in the two systems.

A series of analyses of the nature of this pam-

phlet would furnish the student of politics a

basis upon which to discuss the direct primary.

S. C. WALLACE.

II. CURRENT REPORTS

The "Deconsolidation" of the City and County
of Philadelphia. "The preceding chapters indi-

cate that city-county relations in Philadelphia are

legally approaching a state of utter confusion, if

they have not already arrived at that state.

There is no certainty as to what laws regulate the

county or as to how they regulate it. City-

county relations are not clearly defined by law,

and the prohibition against local and special

legislation makes it difficult if not impossible to
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define them clearly by law, unless a repeal of the

act of consolidation is desired. Scarcely a statute

is passed for counties generally, or for Philadel-

phia particularly, which does not create a host of

doubts and inconsistencies in Philadelphia, and

call for construction by the courts. The result

is that city-county relations are based chiefly on

judicial interpretation of statutory and constitu-

tional provisions, on implication piled upon

implication. Amid the confusion, however,

there is one thing that is clearly discernable, a

tendency toward the abrogation of the consolida-

tion won by Philadelphia in 1854, a tendency

toward the establishment of separate and inde-

pendent governments for the city and county."

The foregoing quotation from the interesting

brochure recently published by the Philadelphia

Bureau of Municipal Research on the legal rela-

tions of the city and county of Philadelphia

suggests that the famous consolidation of 1854 is

being slowly undone. However, as one reads the

Bureau's analysis of the act of consolidation of

1854, he is somewhat disposed to marvel that the

process of "deconsolidation" has not been more

rapid and complete. Patently ambiguous in

certain vital respects, retaining most of the cus-

tomary county offices, and leaving unanswered

the question of whether the city and county were

to be regarded thenceforth as a single body cor-

porate or as distinct corporate entities function-

ing in part through common agencies, the act of

1854 can scarcely be said to have effected an

absolute and unequivocal consolidation in the

first place. And one cannot help having a

certain mild sympathy for the courts whose

duty it has been to apply such a legal instru-

ment. The lesson of the Philadelphia experience

ought not to be overlooked in communities

where halfway measures of consolidation have

been or are being advanced.

CHESTER C. MAXEY.

*
A Bureau of Federal Statistics Proposed.

The proposal has been put forward that the

present bureau of the census be reorganized, en-

larged and renamed the bureau of federal statis-

tics to handle all non-administrative statistics of

the federal government. This plan is outlined

in a report of the United States bureau of

efficiency submitted to congress under date

of September 7, 1922 and is the result of an

investigation authorized in congressional acts

approved March 1, 1919 and November 4, 1920.

The report enumerates the statistical work of

each department and branch of the government
that issues this type of information. It makes

no attempt to evaluate the quality, or to pass

judgment on the technical aspects, of the statis-

tics. It rather describes these activities with the

view to point out duplication of product and to

see wherein the collection, compilation and publi-

cation of these data could be improved with con-

sequent economy to the government and con-

venience to establishments using this service.

At present 44 branches of the government
contribute statistical data to 27 different sub-

jects. The proposed bureau of federal statistics

would have 11 divisions each of which would

handle inquiries into fields with more or less

related subject matter. The report submits 33

recommendations in all which contemplate, in

addition to the reorganization of the bureau of

the census, the transfer of a large number of

statistical inquiries to the reorganized bureau;

the transfer of all vital statistical inquiries from

the bureau of the census to the public health

service; the distribution of all statistical publica-

tions of the government on a sale basis; and the

collection and publication of co-ordinated statis-

tics relating to our internal commerce. It also

recommends the discontinuance of certain sta-

tistical work.

Several advantages may be pointed out for the

centralization of such activities. It would pro-

vide a corps of specialists trained to perform this

technical service; it would co-ordinate and stand-

ardize the collection of data; it would correlate

information in the various fields covered; and

would provide a central agency fully equipped

with modern devices to cope with the colossal

task of reducing statistical data to usable form.

This agency could also furnish this tabulating

service to all departments of the government.

The plan, further, would serve to abate the bur-

den on private establishments in furnishing

information to federal agencies and would also

be a convenience to private agencies seeking

statistical facts. Applications would be made to

one bureau instead of to several departments as

under the present arrangement.

These advantages are particularly applicable

to information, the collection and use of which a

a routine procedure. Once the sources of infor

mat ion have been established, the problem

assembling such data is one of improving

technique and procedure of collection.

The same considerations cannot be said

apply to the statistical inquiries of government
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agencies coming under the head of scientific re-

search. Studies of this sort are into fields in

which the investigator must be trained not so

much in collection procedure as in the technical

aspects of the specific subject. Such investiga-

tions, further, are usually individual project*

continued for specific and limited periods of time.

Such activities can well be left under the author-

ity of agencies competent not only to gather the

data, but to analyze and to interpret it as well.

EDWARD M. MARTIN.

*
State Aid to Private Charitable Institutions in

Pennsylvania. The problem of state adminis-

trative control of the activities of private chari-

table institutions receiving state aid has always

been a particularly troublesome one and perhaps

nowhere more so than in Pennsylvania. During
the past fifty years or more a large number of

these private institutions have been established

and maintained largely through state aid, and as

a result many of them have come to look upon
such aid as an inherent and inalienable right with

little accompanying obligation. Attempts on

the part of the state to interfere with a time-

hallowed policy or better, lack of policy, with

respect to the service of private institutions re-

ceiving such subsidies have almost invariably

met with a prompt reaction from the institutions

concerned and their citizen supporters. Legis-

lators generally have avoided the issue of limit-

ing, directing or otherwise controlling the

amounts and use of state funds by these institu-

tions because they feared that such action on

thrir part might result in retribution at the hands

of the powerful private institutional interests of

the state.

In a Surrey of the Fiscal Policies of the State

Subsidies to Private Charitable Institutions by the

Commonwealth of Pennsylrania, recently made by
Kenneth L. M. Pray, director of the Pennsyl-
vania School of Social and Health Work, which

has just now been issued as a part of the Report

of the Citizens' Committee on the Finance* of

Pennsylrania to the Honorable Gijford Pinehot,

Mr. Pray presents an analysis of the very prob-
lems of state subsidies which is worthy of the

most careful study. According to this report,

state subsidies to private charitable institutions

in Pennsylvania have increased twelve times in

the past fifty years, while the population of the

state has only doubled and its revenues have

increased only about eight times. The reasons

for this are clearly set forth in the report. There

has been an absolute lack of a definite policy and

fixed purpose on the part of the state with refer-

ence to state aid. Legislators have ignored the

authoritative recommendations of the state

board of charities and corrections (now the

department of public welfare) relative to the

amounts of subsidy warranted. Legislative com-

mittee visits to institutions have been rarely

more than mere junkets. Log-rolling tactics on

the part of legislators in behalf of institutions

within their own districts have been the rule.

Neither the auditor nor the governor has been

able to limit, direct or control satisfactorily the

appropriations made to institutions because of

the lump sum method of appropriation which

carried no specific obligation as to use by the

institution aided.

Summing up the essentials of a proper policy

of state appropriation and fiscal control of aid

given private charitable institutions, Mr. Pray
sets forth the following recommendations which

based as they are on sound social and economic

principles ought to be embodied in practical form

in the administrative code of every state con-

fronted with a similar problem.

"1. The state should definitely decide what

kinds of work it will itself support, and should

grant aid only to institutions performing those

kinds of service.

. The state should definitely decide under

what conditions an individual is properly de-

pendent on the state.

S. The state should confine its aid to amounts

which will properly compensate agencies for the

care of state wards, and aid should be granted at

an equitable and uniform rate to agencies render-

ing specifically the same service.

4. The state's aid should be granted only to

agencies that maintain a reasonable minimum
standard of equipment and service. Provision

may properly be made for suitable compensation
for additional service above this minimum within

reasonable bounds.

5. The state's aid should not be so great as to

discourage local citizen interest in the develop-

ment and support of the institution.

6. The state's aid should be available, upon

specifically equal terms to all citizens in the same

circumstances, no matter where they live.

7. The state's funds entrusted to private

agencies should be subject to thoroughgoing

control and accounting."

Fortunately the recently created department
of public welfare in Pennsylvania has been given



322 NATIONAL MUNICIPAL REVIEW [June

broader powers with respect to supervision and

control of private charitable institutions than

were enjoyed by its predecessor, the state board

of charities and corrections, and it has already

begun to exercise certain of these powers with

respect to fiscal supervision. The new depart-

ment will no doubt meet with considerable oppo-
sition in its efforts to apply the recommendations

of the report just reviewed. The breaking down
of long established prejudices and strongly

entrenched private institutional influences is not

an easy task but it is clear that it must be done if

public welfare administration in Pennsylvania is

to attain high efficiency. Rigid adherence to the

rules laid down in the report is all that is neces-

sary to bring order out of chaos in Pennsylvania

or anywhere else. Such rules represent the

foundation of an efficient and economic state aid

policy, the cornerstone of which is that private

institutions shall receive state aid only according

as they render an approved, measured and

properly evaluated service to the state.

C. E. McCoMss, M.D.

*
A State Park Plan for New York. The

Committee on State Park Plan of the New York
State Association has recently published an at-

tractive report outlining a state park plan for

New York.

Such a plan as this is inevitable. It is in-

evitable because the state park has become

almost a vital necessity (as in the case of the

Palisades Interstate Park) and because, as popu-
lation increases, more and greater areas for out-

door recreation will be required, and they will

become continually rarer and more difficult to

acquire. Also, the sentiment for the preserva-

tion of wild scenery, forests, animal life and

historic sites grows apace, and the state park

fulfils all these needs. Such a movement as that

for state parks must be organized, and that is

what this plan proposes to do.

New York state already has some forty parks
of many kinds and sizes, but more are seriously

needed. All the important parks need to have

their areas and facilities extended to supply the

demands upon them. Besides, most of these are

east of the meridian of Syracuse, and it is mani-

fest that this largely accidental distribution

should be amended by providing more and better

developed parks for the western part of the state

so that, some day, New York may be said really

to have a park system. The beginning of this is

the Allegany State Park, a most important

project of 65,000 acres on the state line in

Cattaraugus county which will serve about

1,700,000 people including Buffalo and Roches-

ter.

The state forest movement is hardly separable

from the state park movement; the most real

difference seems to be that the state park is

mainly for recreation, the state forest for con-

servation of forests and all that goes with it.

But the forests are recreation grounds of great

importance. Therefore, this state park plan

proposes that the voters of 1923 approve a bond

issue of $15,000,000 for state parks and forests

allotted as follows: State Forest Preserve,

$5,000,000. Palisades Interstate Park, $3,500,-

000. Allegany State Park, $2,000,000. Niagara
State Reservation, $1,000,000. Letchworth

Park, $500,000. Finger Lakes Parks, $250,000.

Parkway connections between Bronx River

Parkway and Bear Mountain, $1,000,000.

Roosevelt Memorial Park, $1,000,000. Other

parks, including Saratoga Springs, $750,000.

The most important factor in the creation of

state parks and forests is the acquisition of land.

In the above allotment, the entire appropriation

for state forests would go to purchase land as

would a great deal of the appropriation for parks.

The report contains voluminous details and

discussions of the parks and forests referred to,

with many illustrations.

HAROLD A. CAPARN.
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Fire Hazards in Factory Buildings. Marked

need for amending the labor law of New York

state in respect to requirement* governing fire

hazards in factory buildings was disclosed by a

1 survey of conditions in certain of those

w York city recently conducted

under the auspices of the Joint Board of Sanitary

I. The latter body represents the cloak.

Iress and waist industries and the study

made was limited to those factories in which

the above industries operate. The survey was

d by Mr. Rudolph P. Miller, former

superintendent of buildings of the Borough of

Manhattan, who was aided by an unusually com-

>r that reason the report OB con-

i observed and the recommendations made

^articular interest and importance. There

were 1,188 factory buildings inspected and

violations of a mote or less serious character were

in about ninety-five per cent of these.
'

isions based on an analysis of the character

an.l distribution of these violations led to the

lation of recommendations for revision of

the labor law and suggestions concerning the

.istration of factory control. Among the

more im|x>rtant of these it is desired to call

attention to the following.

ilitions reported in the buildings that were

indicated that the use of old existing

for factory purposes has in the past
been unduly encouraged. Thus the survey dis-

closed that in those structures built before 1919

conditions were found to be far leas satisfactory

than in the newer buildings. The situation with

respect to this matter appears to justify recom-

ng that the labor law be so amended as to

'it the use of a building erected before

T 1, 1913, that has not been previously
used for factory purposes, for alteration or con-

version to the use of a factory unless it is made to

comply with the requirements for new buildings.

A striking fact brought out by the investiga-
tion of the Joint Board of Sanitary Control was
the large number of buildings in which the inte-

rior stairways are not inclosed. The value of an
enclosure to a stairway as a protection against
fire hazard cannot be over-emphasized. In

commenting on this situation Mr. Miller ex-

pressed the opinion that the present law govern-

ing the enclosing of stairways is too limit. -.1 in

that it permits the omission of the stair enclosure

under certain i-.imliti.in- in buildings five -

or leaf in height. In view of the fart that the

law was generally revised in 1913 after extended

[MliidnnlUiil of this matter, among others, he

does not suggest at this time any further change

in the law. Attention is called, however, to the

fact that the law gives ample power to the state

industrial commission outside of New York

and to the board of standards and appeals within

the city of New York, to meet this condition l>y

suitable rules and regulations. With t!

mind it is recommended that a suggestion be

made to these boards urging the revision of the

present rules so as to provide some kind of an

enclosure for an interior stairway in all factory

buildings over one story in height . I n t In- event

that such a requirement might work a hardship

in individual cases, there is still ample authority

on the part of these boards to modify th<-ir regu-

lations to meet conditions in particular cases.

The inadequacy of access to the roof, whi.-h

was found to exist in many of the buildings ex-

amined, received particular attention. The

Labor Law at present provides that all the stair-

ways that are required exits and whi-h <

to the top story shall be continued to the roof in

case there is egress from the roof to an adjoining

building. In addition to this requirement the

report recommends that a provision be made for
_

access to the roof even when there is no safe

egress from that roof to adjoining premises.

The survey disclosed that on many of the older

buildings fire escapes were located which, while

not conforming to the present requirements

governing those constructions, have been per-

mitted to remain with the hope that they might

be of service in an emergency. The openings

leading to such fire escapes are supposed to be

marked: "This is Not an Exit." In the buildings

examined in many cases there were no such signs

provided, and even when these signs were in

evidence, safe egress from such fire escapes was

not at all times present. It is obvious that if
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such fire escapes are permitted to remain they
should at least be kept in safe condition. With
this in mind, the report recommends that the

following new section be added to the Labor Law:

. . . Existing non-conforming fire escapes.
All outside fire escapes which do not conform to
the requirements of either section 273 for fire

escapes erected after October first, nineteen
hundred and thirteen, or section 274 for fire

escapes erected before October first, nineteen
hundred and thirteen, or section 268 for exterior
screened stairways, shall nevertheless be main-
tained in safe condition, shall be equipped at the
lowest balconies with suitable stairs or drop
ladders and shall have direct and safe means of

egress to a street, or to an approved passageway
to a street, or to a yard or court from which
egress may be had to a street; or such fire escapes
shall be removed entirely. No exit sign shall be

placed on any door, window or other opening
leading to any such fire escape.

In certain of the buildings examined it was

found that fire alarm signal systems were not in

suitable condition for operation. It appeared
that in such cases these systems had been per-

mitted either to deteriorate or had been deliber-

ately put out of commission because since their

original installation the buildings had been

equipped with an approved system of automatic

sprinklers. This exempted these buildings from

maintaining fire alarms.

The report points out that there is grave ques-
tion as lo the wisdom of permitting this exemp-
tion. The point is well taken that whether a

building is equipped with sprinklers or not, it is

desirable that its occupants should be notified

promptly of the existence of a fire by an alarm of

some kind. With this in mind it is suggested

that the labor law be amended by requiring that

permission be obtained from the state industrial

commission or the local fire commissioner to

discontinue the maintenance in complete opera-

tive condition of any fire alarm signal system

already installed in any factory building.

An important provision of the labor law, which

has to a considerable extent become a dead letter,

is the requirement respecting the posting of

notices specifying the number of persons that

may occupy the several floors or spaces within

the building. Particularly in those cases where

floors are subdivided for various industrial uses

is a requirement of this kind necessary in order to

safeguard against occupational and other haz-

ards. There appeared to be some indications

that the existing provision in the labor law af-

fected in this matter is not sufficiently direct to

make it as effective as desired. In order to

correct this it is recommended that the present

requirement of the law in this matter be amended
to read as follows:

In every factory building two stories or over in

height there shall (the commission shall cause to)
be posted, after approval in the city of New York
by the fire commissioner and elsewhere by the
industrial commissioner, in a conspicuous place
in every stairhall and workroom, notices specify-

ing the number of persons that may occupy each
floor thereof in accordance with the provisions of
this section(.); and if (If) any floor is occupied by
more than one tenant, such notices shall be

posted in the space occupied by each tenant, and
shall state the number of persons that may oc-

cupy such space. An estimate of the number of

persons that may occupy each floor and each

space, shall be filed by the owner of the building,
or by a competent person employed by the owner,
with the fire commissioner or industrial com-
missioner, according to his jurisdiction, in such
manner as such commissioner may direct. It
shall hereafter be unlawful to conduct any fac-

tory in a building or part thereof until such
notices duly approved as herein provided, shall

have been posted. Every such notice shall bear
the date when approved and posted.

An encouraging feature of the report is the

statement that the results of the survey indicate

that the administrative authorities are making a

serious effort to secure compliance with the pro-

visions of the labor law and that the results ac-

complished are in general satisfactory. Where

lapses occur the failure to comply with the law is

due generally to the negligence of the owner or

tenant on whom the responsibility really rests.

Seriously unsafe conditions were found in a

number of instances which apparently were due

to the negligence or indifference of the owner or

tenant of the building. Conditions of this kind

are not always readily discovered by the inspec-

tors and may exist for a considerable time before

they are disclosed as a result of inspection. In

cases of this kind it is desirable that administra-

tive officials should have authority to employ
drastic measures to secure compliance with the

law. As a means towards enlarging powers of

such officials in this matter the report recom-

mends that the following provision be incorpo-

rated in the laws of the state:

In case any violation or failure to comply with

any provision of the labor law, in the judgment
of the duly authorized administrative officer,

renders a building or a part thereof unsafe or

dangerous to the lives of the employees of any
factory by reason of such violation or failure to

comply or by reason of failure to maintain lawful

conditions, the fire commissioner in the City of
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New York and elsewhere, the industrial com-

missioner, may, after written notice to the owner,

lessee, tenant or other person responsible for said

violation or failure to comply and an opportunity
to remedy the unsafe condition recited in said

written notice within twenty-four hours from
the time of service, summarily vacate the build-

ing or such parts thereof as are specified as unsafe

and dangerous, and having caused such vacancy
shall continue the same until the unsafe condition

is removed. For such purpose the said com-
missioners shall have the assistance and co-

operation of any police officer or sheriff having
jurisdiction over the premises when such unsafe

condition exists.

The above recommendations obviously apply

to conditions met with in a limited number of

buildings located in New York city. At the

same time the principles underlying the recom-

mendations have universal application and

undoubtedly conditions disclosed there are in

evidence in many other communities.

Safeguarding the Use of Highway Bridges.

The inadequacy of many of the existing highway
s to carry the present heavy motor vehicle

traffic using the roads of which these bridges are

part, is forcibly brought to the attention of the

public from time to time by the failure of certain

of those structures due to overloading. A failure

of this kind, which resulted in the loss of from

twelve to fifteen lives, occurred on January 3,

1923, at Kelso, Washington. The bridge in

question was a timber structure with one 300-ft.

suspension span and a 100-ft. double leaf verti-

cally hinged span. The suspension span failed.

According to the Engineering- New-Record, the

bridge was built in 1905 for light loading. It was

rebuilt in 1907 after a washout the previous year
and partially retimbered during 1915. During
the six months preceding the accident it is stated

that the traffic using the bridge increased many
times over the original normal traffic. The

bridge is under the jurisdiction of the county and

not subject to state inspection and maintenance.

It appears that little if any provision was made

by the county for this sort of care.

During the latter part of 1922 an accident of a

somewhat similar character took place in Geor-

gia, causing the death of eighteen. In the latter

case, however, it was known that the bridge was
weak and the structure was posted to that effect.

Although these bridges were on unimportant

thoroughfares and the loss of life resulting from
their failure was unusual the condition which

these failures illustrate are by no means extreme.

In fact it is not extravagant to state that there

are hundreds of bridges to-day, many of these on

relatively important highways which are not

designed to carry the loads passing over those

highways. In Erie county, New York, where a

careful survey has been made recently of the con-

dition of all highway bridges, it was found that

approximately 45 per cent are unsafe for loads in

excess of twelve tons. At the same time certain

of these unsafe bridges are on state and county

highway routes over which the law permits the

operation of motor trucks up to fourteen tons in

weight. Also it is a well-known fact that this

loading is exceeded in many cases. Comparable
conditions undoubtedly exist in the other coun-

ties of New York state and in many if not all the

other states.

Nor are the cities exempt from the hazard thus

created. While the bridges on the more im-

portant thoroughfares of the larger cities of the

country are generally sufficient in design to carry

present traffic loading, this is by no means always

the case. In those cities in which there are a

considerable number of bridges on less important

thoroughfares, so for example in New Orleans,

many such structures are designed only for light

loading and hence are unsafe for general use.

According to the 1921 report of the bureau of

highways of the department of public works of

Philadelphia, during that year eight bridges in

the city were closed to traffic, a careful inspection

of these structures having disclosed conditions

which made them unsafe for use under heavy
loads. In each of these cases a complete recon-

struction of the bridge was found to be necessary.

A further element that contributes to the

present hazard which applies equally to urban

and rural communities is the frequent failure to

provide adequately for periodic inspection and

continuous maintenance of bridges. It is be-

lieved that the importance of the latter is not

sufficiently recognized by either government
officials or the public. Particularly in the case

of steel bridges, the overloading of the bridge by

traffic, while not necessarily causing immediate

failure, may produce a distortion in the structure

readily ascertainable by skilled inspection and

possibly admitting of correction without serious

difficulty or expense if taken in time, but which

if allowed to continue might easily result in the

entire collapse of the bridge. Also in the matter

of maintenance of steel bridges, the failure to

provide for systematic cleaning and painting of

the steel work, may produce a weakening of the
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bridge members due to corrosive action with

disastrous results. It should be borne in mind

that the hazard resulting from such conditions is

in no sense an academic or imaginary one. The

casual inspection recently made of a bridge on a

relatively important street in a large southern

city disclosed progressive deterioration in one of

the main bridge members due to corrosion result-

ing from lack of maintenance, of such a serious

character that when this condition was brought
to the attention of the city authorities they not

only immediately ordered the bridge in question

to be closed to traffic until suitable repairs could

be made to it, but also authorized a comprehen-
sive survey of all steel bridges within the city for

the purpose of determining their condition with

regard to safety for traffic.

The examples cited illustrate a condition and

a need demanding the serious attention and

appropriate action of public officials. The essen-

tials of the problem involved in meeting this need

are substantially as follows: First, the establish-

ment of suitable standards of bridge design and

enforcing their use. Outside of cities there is

merit in centralizing control over this matter in

the state highway departments. Second, pro-

viding adequately for the inspection and main-

tenance of all bridges. This is obviously a mat-

ter of local responsibility and administration.

Third, the regulation of traffic over all bridges so

as to ensure against overloading these structures.

The latter offers in some respects the most

difficult problem to solve. The replacing of all

old highway bridges by others designed to carry

the maximum loading of present-day traffic is not

alone out of the question for financial reasons but

would be objectionable on sound economic

grounds. Bridges on all main highways should

be designed to carry the maximum loading per-

mitted on those highways. And obviously the

latter should be of the most durable type of con-

struction. It is recognized, however, that the

type of road and bridge construction demanded

for a main traffic thoroughfare is not economi-

cally justified for use on a highway of lesser im-

portance. Common sense should dictate the

exclusion of excessive loads from the latter roads.

In order to accomplish this all roads should first

be classified according to load carrying capacity

and definite limits placed on the permissible load-

ing for each class. Two or possibly three classes

should be sufficient to meet ordinary require-

ments in this matter. Such limitations should

be incorporated in the highway law. Suitable

publicity should be given to any such action as a

guide for the routing of traffic and signs showing
the loading capacity of both roads and bridges

should be placed at appropriate locations. Essen-

tial features of any control system of this kind are

prompt and effective prosecution of violations

and the imposition of adequate penalties. In

New York state the wrecking by overloading of a

bridge, worth possibly $10,000, carries with it the

penalty on conviction of a fine of $25.00. Similar

conditions prevail in other states. Both safety

to the public and sound economy of its resources

demand prompt and decisive action to remedy
those conditions.

*
Municipalities Co-operate in Sewage Disposal.

Joint action on the part of communities con-

cerned in providing for the construction and

operation of municipal sewage disposal works

offers a practical solution at a minimum cost for

one of the most vexatious problems with which

cities are confronted to-day. An interesting

example of this character is the proposal to in-

clude within the sewage disposal scheme of the

city of Philadelphia provision for intercepting

and conveying to suitable treatment works the

sewage now discharged into Tacony Creek from

an area outside of the city, and also make similar

arrangements to relieve conditions along the west

bank of Cobbs Creek in Delaware county. At

present the city does not discharge any sewage
into either of these two streams. The city of

Philadelphia will of course profit materially from

these proposed improvements. The cleansing of

Tacony Creek simplifies the problem of protect-

ing the Torresdale water supply while improving
the condition of Cobbs Creek will permit the

satisfactory development of Cobbs Creek Park

not possible under present conditions.

In both of the above cases the necessary finan-

cial arrangements will be made by contract be-

tween the municipalities interested. Pending
future decision as to the layout of facilities for the

treatment of sewage from Cobbs Creek drainage

area, it is proposed that the city of Philadelphia

receive a flat annual rental from Upper Darby

township for the use of the city's intercepting

sewer. Under the proposed arrangement for

collecting and disposing of the sewage from the

Tacony Creek project, an annual rental based on

the amount of sewage handled will be paid to the

city of Philadelphia. There is nothing novel in

the idea of co-operative action by municipalities

in the construction of trunk sewers. The joint
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outlet sewer in New Jersey was built by the

voluntary joint effort of eleven separate munici-

palities. More recently, the Passaic Valley sewer

in that state has been constructed through the

co-operative action of about twenty-one munic-

ipalities. The distribution of cost of the latter

project both in respect to the cost of construction

and operation of pumping station was made on

the basis of the amount of sewage contributed by
each community participating in the use of the

sewer.

While the examples cited above apply more

particularly to the larger cities, it should be noted

that the principle involved has equally wide

application for smaller communities. According

to Dr. Henry Spence of Jersey City, president of

'ate board of health, opportunity in the

matter of sewage disposal is offered the three

ighs of Dumont, Bergenfield and New
Milfonl in the joint use of the Camp Merritt

septic tank in New Milford. That tank was

1 for temporary purposes during the world

war and was not placed there for permanent use,

but it is so built as to permit of rigid enlargement
that would make it available for joint use by

1 municipalities.

ni-!\ . not alone does joint action in pro-

viilmc fr the construction of sewage disposal
- reduce materially the financial burden on

nail community requiring these facilities.

but it has the additional advantage in that it will

without serious burden providing ade-

quate funds for the operation of such plants.

Th- importance of the latter cannot be over-

estimated if satisfactory results are to be ob-

i-

Requirements of Sound Highway Improve-
ment Policy. Timely suggestions concerning the

requirements of a sound economic policy for

highway improvement work were presented re-

cently by Mr. William H. Connell in a talk given
before the Engineers Club of Philadelphia on the

state highway problem of Pennsylvania. Mr.

Connell, made during 1924 an administrative and
financial survey of the Pennsylvania State High-

way Department for the Citizens Committee

appointed to study and report to the governor-
elert on the finances of the state. Subsequently
M" < 'onnell was appointed state highway com-
missioner by Governor Pinchot. Hence his

comments and opinions concerning the local

problem are of particular interest and impor-
tance. One of the points most strongly empha-

sized by Mr. Connell is the need of a construction

policy flexible enough to permit ready modifica-

tion in the type of pavement construction used

to meet the widely varying traffic requirements
that exist on different parts of the state system.

Certain of his remarks on this subject follow:

"This brings us to the point where a sound

economic policy must be determined upon.
There are 10,321 miles of roads to consider,

virtually all of which are of relative importance
either as main highways or as feeders to the main

highways, and the feeders cannot be brushed

aside. They must receive due attention, not in

the indefinite future, but now. They are, in

many instances, of more importance to those

compelled to use them than are the main high-

ways to a considerable number of those using

them. The state is confronted with a condition,

not a theory.

"I am constantly reading in the newspapers
and engineering magazines of the cost of the up-

keep of highways. How often do you see any-

thing written about the cost per square yard of

the investment in the highways, the interest and

sinking fund charges? Very often a type of

pavement that is not of the very best is cheaper
in the long run than the very best type of pave-
ment when you put it in a place where it will

take about twenty years for the traffic to become

heavy enough to demand the best type of con-

struction.

"That is the most important point to drive

home in this country to-day. If I have learned

one big lesson from this survey it is the fact that

the average business man is always shouting to

construct all pavements of the very best type,

absolutely ignoring the fact that the thing to do

is to put the economic road down in each par-

ticular locality. A business man will not con-

struct a plant twice the present size just because

he expects to need the double space in twenty

years. He will expand his plant as his needs

increase; he will build as he goes along.

"To determine the economic road for each

locality, figure out upkeep charges and interest

and sinking fund charges (items you cannot get

away from), and then determine which is the

economical road to build for each locality."

It is not many years ago that such opinions as

the above might have been regarded somewhat

in the light of heresy. Now they stand out as

representing sound judgment with regard to the

relative needs of different parts of our various

highway systems.



NOTES AND EVENTS
I. GOVERNMENT AND ADMINISTRATION

The Philadelphia Charter has again withstood

the usual legislative attack. This time it was in

the form of a measure to increase the number of

the council from 21 to 26. The bill passed both

houses but was vetoed by Governor Pinchot.

*

Mandatory Appropriations for Planning Com-

missions. A bill before the Pennsylvania legis-

lature compels all cities of the third class to

appropriate annually at least one twentieth of

one mill on each dollar of the city's assessed

valuation to the city planning commission for

annual operating expenses. The bill will also

increase the functions and authority of the plan-

ning commissions.

*

Improvement Comes Slowly. Six months ago

the people of San Francisco adopted an amend-

ment to the charter to provide for centralized

purchasing of municipal supplies. At present

the city supervisors have not passed the neces-

sary enabling acts to put the amendment into

force and seven or eight separate agencies con-

tinue to make independent purchases.

*

Wilmington Charter Lost. The city-manager

charter of Wilmington, Delaware, drafted after

a great deal of care, under the technical super-

vision of Mr. Clarence D. Greene of Dayton,

Ohio, was defeated by the legislature.

*

Two Appointments of New Detroit Mayor.

On the day that Mayor Frank E. Doremus took

office he announced the reappointment of Frank

H. Croul, a man of recognized ability, as police

commissioner; but within a week he asked for

the resignation of Henry Steffins, Jr., the most

efficient comptroller Detroit ever had, and named

in his place William J. Nagel, formerly post-

master under the Wilson administration and,

before that, deputy city comptroller. Nagel is

a personal friend of the mayor and we regret that

he saw fit to discharge Mr. Steffins, who by rea-

son of special training and record in the office was

eminently fitted to continue.

Seattle Not to Revise Charter Now. The

proposal to begin at once revision of the charter

of Seattle was killed in committee of the council

by a recommendation that the petition of the

Municipal League for the election of a revision

committee be indefinitely postponed. There has

been much agitation in Seattle for a city-manager

charter and the issue will doubtless be raised

again in the near future.

*

Los Angeles Municipal Vacation Camps.

C. A. Dykstra of the Los Angeles City Club has

promised us an article on Los Angeles vacation

camps which have been operated successfully for

the past ten years as a municipal undertaking.

This year a new vacation site is being secured in

the mountains in addition to the two camps

already established. A surplus fund of $5,000

from these two provides the initial building fund.

The camps allow hundreds of business men and

their families to enjoy each year at cost a royal

outing that will long be remembered. The camps

are in the Sierra national forest and contain some

of the most interesting geological phenomena on

record. Side trips from the main camps afford

keen sport and additional scenic beauties.

Taxpayers and residents of the city may regis-

ter for vacation trips of one or tvro weeks.

*

Sequel to the Recall in Oregon. In the

REVIEW of last July, Professor J. D. Barnett

of Oregon told the story of the recall of two mem-

bers of the public service commission of that

state. The commission had authorized what

seemed to be an outrageous increase of telephone

rates, following other utility rate increases, and

aroused thereby the fierce resentment of many

people.

The two commissioners against whom suffi-

cient recall petitions were filed to demand an

election, were recalled by a large majority and

successors elected who would presumably follow

out the edict of the election.

The efforts of the new commission, however,

to make a reduction were held up by the courts

and at the election last fall one of the two new

328
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members was defeated. Inasmuch as his suc-

cessor seems to work with the member of the old

commission who was not recalled, those who
engineered the recall find that they are about
where they were in the first place.

*
The Constitutionality of Tax Exemption Laws

for New Building. The building trades in New
York City were thrown into confusion in March
by a ruling of a supreme court justice that the
law exempting new buildings from taxation for

ten years was unconstitutional as being special

legislation classifying property for taxation. The
court conceded that the legislature has full power
to classify property for tax purposes but such

classification must be by general law. Because
the matter of excluding new building from taxa-

tion was left optional with the various localities,

the measure was special legislation.

This decision was, however, promptly over-
rulol by the appellate division and now goes to

urt of appeals, the final court in \ev
State. The appellate court held that the classifi-

i was reasonable and that the law was not
of special but of general application.
A similar law in New Jersey met a worse fate.

The same month in which the first New V..rk

'n was handed down the New Jersey court

>r and appeals affirmed an earlier decision

of th<- supreme court that New Jersey municipal-
nut continue to ssscss new buildings which

were to have been exempt for five years undi-r

the tax exemption act of 1920. According to the

Jersey court this exemption creates an

arbitrary classification of property forbidden by
the state constitution.

The New Jersey measure never really went
into effect as the New Jersey municipalities con-
tinued to tax new building under an opinion given
by the attorney general soon after the law was
passed.

*
Administrative Consolidation Advances in

New York. The legislature has passed a consti-

tutional amendment consolidating the 180 bu-
reaus, departments, commissions and officers of
the state administrative establishment into an
orderly series of twenty departments, headed in

most cases by a department head appointed by
the governor. As part of the process, three little

e offices disappear from the ballot, namely,
the secretary of state, who becomes appointive,
the state treasurer, who is merged into the finance

department and the state engineer and surveyor,
who becomes part of a department of public
works. This leaves on the ballot the governor,
lieutenant governor, attorney general (a con-
cession to the opposition) and the state comp-
troller, from whom, however, are taken away
numerous administrative functions leaving him
simply the auditing powers and a radically re-

duced patronage. In the past the patronage of

these minor offices has been the undisputed
bailiwick of political hacks and has been used to

nourish the Republican machine for generations.
The present assembly is Republican and the

senate is Democratic. Although the short ballot

has been a feature of Republican platforms for

over ten years, ever since Governor Hughes first

put the idea into his messages, and although the

Republican constitutional convention submitted
a short ballot constitution under the leadership
of Elihu Root. Wickersham. Stimson and other

important party authorities, the Republicans in

the legislature have been hard to whip into line

for it when the task came. When Go-.

Smith was in office three years ago he appointed
a commission which surveyed the state adminis-
tration elaborately and introduced the same plan
of consolidation. The Republicans refused to

touch it because it was of Democratic origin and

put through a hasty but fairly good substitute of

their own making. The next year at a nod from
Governor Miller, who was rather frankly prej-
udiced against it, the same Republicans defeated
it on second passage and the work had to be

begun again this year. The present text is the

original unspoiled work of *he Reconstruction
Commission of three years ago save for the com-

promise that retains the elective attorney general
and some minor details. It will have to be

passed again in 1925 and submitted to referen-

dum in November, 1925.

Sundry statutory consolidations consistent

with the major scheme have been passed. An
executive budget amendment and an amendment

making the term of state officers four years
instead of two were defeated.

R. S. GUILDS.

Story of a Legislature. Classes in civics and
even college students of political science could do
worse than spend a little time upon two pam-
phlets issued at Trenton. The capital of New
Jersey is not noted as a publishing center, but in

this pair of pamphlets it makes an excellent
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beginning. The two publications are entitled

"Disposition of Bills and Joint Resolutions

Delivered to the Governor" and "Veto Messages
of George S. Silzer, Governor." The opening

page of the first-named pamphlet is a model of

comprehensiveness, conciseness, and lucidity.

It deserves to be printed entire in textbooks on

government as a picture of the actual working of

a legislature.

The New Jersey lawmakers were in session this

year from January 9 to March 23, a space of

eleven weeks. In that period 754 bills were intro-

duced, of which 253 were passed almost exactly

one-third. The governor vetoed 68 bills, which

was slightly more than one fourth of the number

reaching him. The legislature passed thirty-two

bills over the veto. Thus the total number of

laws enacted was 205. An interesting detail is

that 38 of the bills vetoed originated in the

senate, as against 30 in the assembly. This fact

will deepen the impression that there is little to

choose between state senates and assemblies.

The dark side of the story is told in a brief closing

paragraph: "During the first eight weeks of the

session the total number of bills presented to the

governor was 36, 18 from each house, and the re-

maining 217 bills submitted came in during

the closing hours."

Any one who doubts the desirability of the

veto power or who thinks that veto messages are

necessarily dull reading will be enlightened by

running through the veto messages of Governor

Silzer. Of one bill he writes: "The bill has

absolutely no value unless the money is appro-

priated in the annual or supplemental appropria-

tion bill. No such appropriation is made

. . . and therefore the signing of this bill

would be a mere gesture." Not once but several

times he returns groups of bills with this com-

ment: "Most of these bills are carelessly drawn,

and some of them, if enacted, will destroy their

purpose, because they have amended the wrong

acts." Of a bill to license persons engaged in

electrical contracting he remarks: "This would

prevent those thoroughly qualified from engaging

in this business unless licensed by the examining

board, consisting of those whose main desire

would be to keep out competition." The gov-

ernor of New Jersey has only five days after the

adjournment of the legislature in which to con-

sider bills. It looks as if the legislature took

even less time to consider some of those it sends

to his desk. New York Evening Post.

Proposed Reorganization in Pennsylvania.
Governor Pinchot's administrative code is now
before the Pennsylvania legislature. In large

measure it is of the orthodox type. It provides
for the usual reduction in the number of depart-

ments, boards and commissions and for the

creation of a balanced and systematized adminis-

trative organization. Twelve code departments
with chiefs appointed by the governor and the

senate are provided. These include departments
of state and finance, justice, public instruction,

military affairs, agriculture, forests and waters,

labor and industry, health, highways, welfare,

property and supplies, and commerce. The

existing boards of game and fish commissioners

and the public service commission are continued

as are three interstate commissions for building
or maintaining bridges. Three departments
headed by elective officers of course remain and

complete the administrative scheme as proposed

by the code.

A fundamental tenet on which the code is built

is the advisability of centralizing administrative

and financial control in the governor. The

governor is given power to approve the number
and compensation of the employees of the code

departments. In addition an executive board

composed of the governor and four department
heads whom he is to designate is created with

power to approve the internal organization of the

code departments and to determine the number
and functions of the divisions and bureaus in

each. Power is also granted to the board to

standardize salaries and wages. The fact that

the powers and duties of the several departments
are expressed in vague terms adds to the com-

pleteness of the governor's administrative

control.

Financial control is likewise broad. An execu-

tive budget is provided. The constitution gives

the governor power to veto items in appropria-
tion bills. The combination of the item veto

power and the executive budget gives the gov-
ernor large fiscal powers but the code goes a step

farther. It provides that appropriations shall

not be available for expenditure unless the heads

of the code departments, boards and commissions

submit periodic expenditure schedules to the

governor for his approval. The governor is thus

given constant day in and out control over ex-

penditures and is enabled to prevent unwise

expenditures or expenditures in excess of income.

It is difficult to imagine a code concentrating

greater power and greater responsibility in a state
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executive. If the code becomes law in its present

form it will furnish an admirable test of the

doctrine that good government depends on the

centralization of authority and of responsibility

in one individual. HARRY A. BARTH. l

State Reorganization Proposed in South

Dakota. A joint committee on administrative

reorganization of the 19*3 legislature of South

Dakota prepared and introduced a bill (Senate

Bill No. 306) providing for departmental reorgan-

ization. This bill sets up five administrative

departments, as follows: finance, industry and

labor, public works and highways, agriculture,

and education. Each department is to be

headed by a single person, called secretary, ap-

pointed by and serving at the pleasure of the

governor. A striking thing is the provision that

the secretaries may be appointed from citizens

living without the state. Salaries of $3,600 to

$5,000 each are provided for the secretaries.

The department of finance is to be organized

five divisions: auditing and accounts,

purchasing and printing, taxation, employment,
and rural credits. An executive budget is to be

prepared under the supervision of this depart-

ment. The director of employment, who heads

the division of employment, has more extended

powers over the employees of the state govern-

ment than the average state civil service com-

mission. The division of rural credits, the head

of which is to be the secretary of the department
of finance, is to handle the $50,000,000 rural

credits business of the state government.
The department of labor and industry is to

have four divisions: banking, insurance, public

utilities, and labor relations. The division of

public utilities is to have a single head. The

department of public works and highways is to

be organized into four divisions: division of

engineering, bridges, designs and survey, division

of equipment and supplies, division of construc-

tion and maintenance, and division of state

industries and property. Under the last-named

>n is to be placed the state operated coal

mine, the state cement plant, and other state

industrial projects.

The department of agriculture is to consist of

six divisions: animal industry, plant industry,

markets and statistics, inspection, game and fish,

and state fair. An extensive codification has

been made in this bill (pp. 58-292) of all the laws

1 University of Pennsylvania.

relating to the agricultural work of the state.

The passage of this part of bill alone would be

quite an accomplishment for the state, and would

set up a much-needed departmental organization

to supervise the state's most important industry.

The department of education is to have the

following five divisions: public instruction, the

historical department, a board to administer

federal funds for vocational education, boards to

license trades and professions, and public health.

This department seems to have been added to

the bill as a kind of after-thought and is pretty

much of a hodge-podge of activities. All the

public health work of the state is to be placed in

this department and subordinated to the secre-

tary of education. The department is to take

over the work of the superintendent of public

instruction, a constitutional elective officer.

Since this officer cannot be abolished by the bill,

he is evidently to continue without anything to

do.

The reorganization proposed by this com*

mittee follows rather closely, with the exception

of the department of education, the recommenda-

tions on administrative organization made by
the New York Bureau of Municipal Research in

its survey of the state government, which was

submitted to Governor McMaster in 1922.

Recent reports are to the effect that the legisla-

ture will probably not act favorably on the work

of its committee. A. E. B.

Commercial Managers For English Cities.

The following interesting bit of information is

clipped from the London Municipal Journal:

Hull Corporation is investigating the possibili-
ties of economy and improved administration by
the appointment of a commercial manager an
idea which appeals to the mass of ratepayers who
think municipal affairs could be improved by a
little more of the commercial element.

American towns in some cases have their

business managers, who undertake the whole
civic responsibility and the advocates of this

system declare it to be eminently successful.

England, however, is not likely to embark on
similar business control of municipal affairs.

The Hull suggestion does not go so far as the

American practice, but is merely to hand over
what are essentially business concerns to a
commercial manager.

There is nothing new in this idea, even in

England. Leeds, indeed, has had a commercial

manager for years and Sir Robert E. Fox, the

town clerk, has just assured the Hull Corporation
that the creation of this position has resulted in

improved administration in the various labour

employing departments of the corporation, par-
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ticularly in the highways and the cleansing

departments, where the costs of administration

have been considerably reduced.

As there is nothing like success, the evidence

at the moment is undeniably in favour of the

commercial manager. When towns propose
such appointments they will naturally base their

decisions on towns which have made such

experiments.
Leeds, then, proves that there is much in

commercial management, and if a thing succeeds

somewhere it ought to succeed anywhere pro-

viding of course that the right commercial man-

agers are obtainable. That is where difficulties

may arise. We have not overmuch faith in those

who describe themselves as supermen. They
promise much but give little.

Possibly the Leeds innovation has been so

conspicuously successful because the corporation

already had in its service a man who had all the

qualifications for the commercial management of

the city. The corporation appointed Mr. J. B.

Hamilton, the tramways manager, to take over

the general duties in addition to those of tram-

way management. He acts as executive officer

to the General Purposes Committee, which com-
mittee is appointed for the purpose of dealing
with hours, wages, and conditions of labour of all

the workmen employed in the corporation de-

partments, and to deal, in consultation with
other committees, from time to time, as may be

necessary with the question of providing work for

the unemployed.
He obtains and collects information as to

comparable work in other towns, of the condi-

tions obtaining with private employers in the

city, and also with trade unions where standard
rates of pay have been established. The infor-

mation has been invaluable to the General

Purposes Committee in assisting in maintaining
uniformity of treatment between the various

departments of the corporation and outside

employment.
His responsibility for the distribution and

supply of labour to the various departments has

proved justified inasmuch as it has been benefi-

cial in obviating overstaffing.
It will be seen that the Leeds commercial

manager is by no means a civic boss, but merely
a very valuable official who can comprehensively
co-ordinate the manifold civic services.

Meanwhile Hull is considering. A deputation
is to be sent to Leeds to see how the commercial

manager scheme is progressing.

*
Letter from Mayor Curley of Boston. Apro-

pos the article in the April issue of the REVIEW
entitled "Boston Faces Radical Charter Changes"

by George H. McCaffrey, secretary of the Good

Government Association, Boston, we publish

below a letter received from Mayor Curley:

The Editor, NATIONAL MUNICIPAL REVIEW,
New York, N. Y.

Sir: Replying to the article by the secretary of

the Good Government Association in the April

issue of your magazine, I beg to state that with
the customary disregard for truth, the secretary
of the Good Government Association declares
that Boston faces radical charter changes. This
declaration, made before a single member of the
committee to make changes has been appointed,
is most unusual, while the argument presented
as reason for revision of the charter is illogical.

Great stress is laid uponthe fact that in the elec-

tion of 1922 but 29 8/10 per cent of the registered
votes were cast, despite the fact that this is not
an unusually low percentage as contrasted with
the neighboring town of Brookline where in the
town election of 1923 the total vote cast was but
29 4/10 per cent.

The failure to make mention of the exceedingly
large percentage cast in 1921 which was in excess
of 77 per cent of the total registered vote savors
of a desire to deceive the limited few who may
read the article in question. The public as a
whole recognize that under the charter of 1909
not only financial authority but authority with
reference to ordinances and the conduct of mu-
nicipal departments generally was centered in
the mayor, and that the council as at present
constituted lacks the power to override the veto
of the mayor either in financial expenditures or
amendments to the ordinances and is largely a

debating society, which fact apparently the

secretary of the Good Government Association
has failed to discover but which the public,
whom he terms "gangsters," know to be a
fact.

The present mayor of Boston understands both
the duties and responsibilities of the office which
he occupies and proposes to administer them on
a strictly business basis and does not seek either

suggestion or advice from paid political parasites
of the McCaffrey type.
The substitution of the district partisan system

of election for the present city-wide non-partisan
system would result in the re-establishment of a

municipal legislative system under which busi-
ness administration would be impossible and the
vicious system conducted by log-rolling ward-
healers controlled either by the Good Govern-
ment Association or some equally corrupt body
would be supreme and would afford opportunity
to work not for the public good, but to work the

public for their personal profit. The present
system of government in Boston and the present
council may not be ideal but it is so far superior
to any that has previously obtained that it is

advisable to carefully consider the possible re-

sults in event of a change. The fact that the
Good Government Association is confronted fo

the first time with a City Council with sufficient

intelligence and courage to formulate decisior

without the advice of the Good Government
Association's hirelings can scarcely be conside

by intelligent men as a logical argument in favor
of the abandonment of a system generally recog-
nized as superior to any now in operation in any
municipality in the United States.

Respectfully yours,
JAMES M. CURLEY,

Mayor.
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Regional Planning in Los Angeles. As al-

ready reported in the REVIEW, Los Angeles

is taking active steps towards regional planning
and a regional planning conference has been

organized which meets regularly.

-e have recently been two developments
of int.

The first of these is the appointment of a re-

gional planning commission of five members by
the county board of supervisors. The ordinance

creating this commission took effect on January
18. It provides that the regional planning com-
mission shall act in the capacity of an advisory
body to the county in exactly the same way as

'y planning commission in the several

neighboring municipalities functions to their city

governments. In addition, the regional plan-
ning commission is directed to co-ordinate, in so
far as possible, the development programs of
those municipalities constituting the metropol-
itan district to the county in so far as its territory

i-ning between these municipalities where
the actual work is just getting under way is

concerned.

The second added development is in respect to
>l over new subdivisions. The city of

Los Angeles, under the direction of the city

planning commission has, for some time now,
been giving increasing attention to this subject.
As a result, we have accumulated through experi-

<t?rtain thoughts that have taken the form
of standardized practice and standard require-
ments under given conditions. These with other

iggestions added through the

regional conferences, have been combined in

what we call a "Subdivisions Manna!" that is

now being published by the county for distribu-
: long city engineers, planning commissions,

'

engineers and land owners in the metro-
i district. We lend much importance to

mml especially in view of the rapid-
'h which the remaining raw land is being

ped into urban territory.
sewer systems give much difficulty due to

the proximity of municipalities to each other and
culiar topography of the metropolitan

district. These same factors were involved in
the seasonal flood menace that confronts our
several communities during the run-off from the
mountains to the sea. In 1913, the damage
resulting from these floods was considerable and
quite sufficient to compel action. The result
was the formation by state act of a new political
unit, the jurisdiction of which is co-terminus with
the pliyM.-al origin and hazard of flood. This is

equivalent to saying that it is practically a metro-
politan district. This new political unit ignores
the municipality boundary lines and treats of a
sinple physical problem through a single agency.

> quite obvious that sanitary drainage is

almost an exact duplicate problem, except in

respect to peak flow, which in the former case is

annual ami in the latter is daily. The common
menace, however, has not been so apparent in the

sanitary drainage as in the spectacular seasonal

flood, with the result that until recently nothing
was done. Through the regional planning con-

ferences, however, a consciousness of the inter-

dependence of municipalities in the metropolitan
district was aroused. We are, therefore, now in

the midst of preliminary consideration looking
toward attacking the sanitary problem from a

metropolitan standpoint. The present law we
find, in an ambiguous way, suggests the possibil-

ity of the formation of sanitary districts as large
or as small as they may be desired. We want
this definite, however, and a bill is now pending
making metropolitan provision for the sewage
problem definitely possible.

G. GORDON Warn*ALL.1

Steps Towards Administrative Consolidation

in Iowa. Iowa has flirted with administrative

reform at various times in her history as a com-

monwealth but no comprehensive reorganization

of the administrative machinery has been under-

taken as yet. A comprehensive study of the

state administration was undertaken by a legis-

lative committee, assisted by the firm of Quail,

Parker and Co., in 1013. The committee sug-

gested that seven administrative departments

be created and that the head of each department
be selected by the governor. In 1914 Doctor

llorack of the State I'liiversity of Iowa in

a study entitled "Reorganization of the State

Government in Iowa" advocated the adoption

of what he pleased to call the Minnesota Plan of

Administrative Organization which provided for

six departments, each to be supervised by a

director to be selected, so far as the constitution

permitted, by the governor. Governor Kendall,

when a candidate for the governorship in 1920.

spoke frequently and effectively, during the

campaign, in behalf of administrative reform and

in his first message to the thirty-ninth general

assembly which met in 1921 he made some spe-

cific proposals which did not, however, include a

comprehensive scheme of reorganization. The

legislature did not act on the governor's sug-

gestions. Nevertheless, Governor Kendall re-

newed his recommendations to the fortieth gen-

eral assembly which met in 1923; and house and

senate committees on departmental affairs were

selected to proceed to work out legislation based

on the governor's proposals. After considerable

delay, the committees finally made their report

to the assembly. The report suggested the

creation of two departments a department of

public health and a department of agriculture.

The committees soon learned that the legislature

1
Director, Lot Angeles City Planning Commiwion.
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was adverse to effecting any considerable admin-

istrative reorganization. Consequently, they
withdrew the bill providing for the creation of a

department of health. But the committees'

suggestion for the creation of a department of

agriculture was submitted to the legislature for

its approval.

Although agriculture is the dominant industry

in Iowa, the state government has never pos-

sessed an independent, completely organized

department of agriculture. The present board

is largely concerned with the management of the

state fair. Outside of this function, its duties

are inconsiderable.

After some hesitancy, the legislature approved
of the recommendations of the joint committees.

Governor Kendall has signed the bill and the

newly created department is about to be set in

motion. The act provides for the establishment

of a Department of Agriculture under the di-

rection of a secretary who is to receive a salary

of $4,000 a year. The first secretary is to be

selected by the governor with the approval of

the senate. Upon the completion of the term of

the first secretary, the act provides that subse-

quent secretaries shall be selected by the electo-

rate. The members of the Iowa legislature were

quite insistent upon the elective principle,

believing that the danger in the future might
arise of an "urban" governor being elected who

might give his appointments a "city flavor"!

In view of the fact that the rural electorate far

outnumbers the urban in Iowa it is hard to under-

stand the legitimacy of the legislators' fears.

The following independent establishments are

transferred to the department of agriculture:

The state weather and crop service; the dairy and

food department, embracing all administrative

agencies heretofore under the control and man-

agement of the state dairy and food commis-

sioner; the department of animal health,

embracing all the administrative agencies here-

tofore under the control and management of the

commission of animal health; the state veterina-

rian department; state horticultural society;

Iowa crop and small grain growers' association;

Iowa beef and cattle producers' association; Iowa

state dairy association; state poultry association;

the hotel license and inspection service heretofore

under the control and management of the state

board of health; and the petroleum oil inspection

service. The following agencies have been

abolished: state dairy and food commissioner

the duties of the commissioner being transferred

to the dairy and food department; the state

veterinarian the duties of this agency being
transferred to the state veterinarian department;
and the commission of animal health the work
of the commission being transferred to the de-

partment of animal health. Governor Kendall

has called a special session of the legislature for

December next to revise the Iowa Code. At that

time the opportunity may present itself to induce

the assembly to undertake, in a serious manner,
a thoroughgoing plan of administrative reorgani-

zation.

GEDDES W. RUTHERFORD.*

*
The Other Side of the Initiative and Referen-

dum in California. The following is a letter from

Mr. A. S. Lavenson of Oakland, California,

taking issue with the article by Doctor Haynes
in the March REVIEW, entitled "California Sticks

to the I. and R.":

Editor NATIONAL MUNICIPAL REVIEW,
New York.

Sir : In the March number of your publication
is an article by Dr. John Randolph Haynes en-

titled "California Sticks to the I. and R." This
article deals mainly with the efforts of an organi-
zation called the People's Anti-Single Tax League
to alter the percentage of signatures required on
initiative petitions in the matters concerning
taxation. Doctor Haynes asserts the contention
of the league referred to is that the people cannot
decide wisely on financial matters, but he inti-

mates that its purpose is to destroy the initiative

by one means or another.

I am not a member of the Anti-Single Tax
League and do not feel called upon to defend its

actions nor to interpret its motives.
I am not opposed to the principle of the initia-

tive, though I believe a legitimate difference of

opinion can exist with respect to some cf its uses.

Doctor Haynes' statement is an ex parte

presentation of the subject and since I believe

something can be said on the other side, I ask

your indulgence for that purpose.
There are people to whom the initiative is

sacred. "The King can do no wrong" and
there can be no improper use of the initiative.

As a matter of fact, can the people en masse
decide wisely on financial matters?
One of the initiative measures involving taxa

tion, cited by Doctor Haynes, and which prc
vided for an increase in the appropriations fc

public schools from state funds, was carried by
large majority in the election.

Our lieutenant governor, in a public address,
stated that of a group of a dozen members of the

Berkeley Chamber of Commerce, only one knew
that the measure in question placed a financial

obligation of over $8,000,000 upon the state.

1 Associate Professor of Political Science, Grinnell

College, Grinnell, Iowa.
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Was their vote on this proposition based on a
wise discrimination? And may they not be con-

sidered to represent
at least the average intelli-

gence and wisdom of the voters of the state, as

applied to financial matters?
It is very easy, without restraint, for people in

all positions and walks of life to create financial

obligations when their responsibility ceases with
the creation of them. In addition to the case

mentioned above, the people of this state had
voted other financial burdens on the government,
until the expense of administration far exceeds
the reifipts from taxes. As a consequence, the

present governor was elected on a platform of

;iy. this practically being an admission by
the people themselves that they had not wisely
decided on financial matters. It is true, we also

now have a state budget system, but of what
avail is it when the people, by constitutional

enactment, fix financial obligations which can

only be relieved by another vote of the people?
'<>r Haynes says, "It is both interesting

ant to note that the State of Califor-

upported entirely by a direct tax on corpo-
rations and not an ad valorem tax."

I take it the significant thing is that the people
can vote anything they want they may even
make mistakes with impunity because the

corporations pay the bills.

not overestimate the Doctor's ability
I say I believe he could put up a mighty
K'ument to prove that the people pay when

the corporations are taxed.

Another of Ins citations was an initiative meas-

!>ealing the poll tax which was adopted a
ars ago. Instead of this being an act of

wisdom, I am firmly of the opinion that it was
:' pure selfishness. The individual voter's

attitude toward the two dollars which he saved
was vastly more personal than it was toward his

of $8,000,000 which he voted to exp-
years ago the people of this state voted

ient exempting churches from taxa-
is among those so voting. I now

how sentimrnt caused us to ignore the
icw of the matter. Churches may
property which has become the very

of business activity and of high value.
The city and the county not only lose the tax
revenue from the church properties but suffer an
a<ld-(l loss to whatever extent the churches pre-

-uirounding development. The churches
could still be allowed the exemption with no

iable loss to the community, had we been
as wise as we might have been. If I and the

majority of voters had been experts or even stu-
in real estate matters, we would have

stipulated that the exemption from taxation
would apply to church property located without
the fire limits, or under some other similar re-

striction. This would be no hardship on the
churches, because if they wanted to take advan-
tage of the exemption it would only be when their
land values had increased sufficiently to pay for
a new building in another location.
No banking institution nor business enterprise

could succeed if they permitted the stockholders

to promote financial experiments over the heads
of those who are trained to the work and charged
with the responsibility of making both ends meet.
No government can avoid just such a condition

as our state is now confronting, with everybody
taking a hand in dispensing its funds.

An effort to restrain the use of the initiative in

fiscal matters is not necessarily an attack on the

initiative, but is more apt to be the application
of ordinary business prudence to the administra-
tion of the public business.

Sincerely yours,
A. S. LAVEJCSON.

Removals in the Civil Service. The subject of

removals in the civil service system has probably

given rise to more criticism and comment on the

system as a whole than any other one technical

problem. The two principal sources of criticism

are: first, the ordinary citizen, who views the

civil service system from the outside and who is

skeptical about it; and second, the employe who
is seeking to protect himself from injustice, even,

at times, at the expense of the best interest* of

the service. The average citizen has gained the

general impression that the civil service is filled

with dead wood, that there are a great many
incompetent and inefficient employes who ought
to be got rid of, that under the civil service rules

it is practically impossible to remove them unless

it can be proved that they are guilty of a crime.

The attitude of the average citizen is largely

based on erroneous assumptions. Generally

peaking, heads of departments can easily rid the

service of the inefficiency, if they would. (It is

probably not true, however, that the average
civil service employe is less efficient than the

average employe in private enterprise.)

The employes themselves, on the other hand,

claim, and justly so, that on occasions removals

are made for political reasons or because of per-

sonal prejudice. A superior officer may take a

personal dislike to one of his subordinates, not

because of any dereliction or lack of interest or

efficiency in the performance of duty, and re-

move him arbitrarily. This may be due to the

fact that there are loopholes in the system pro-

vided for entrance to those particular vacancies

but whether it is possible to correct the system
so far as it is defective in the matter of entrance

to the service is another question. In any case

it seems to be expedient and just to give em-

ployes a measure of protection from unjust

discrimination in the matter of removals.

It is quite natural that the employes should

turn to the only measure of protection which they



336 NATIONAL MUNICIPAL REVIEW [June

have knowledge of, namely, the right to carry

their removal cases into the courts on a writ of

certiorari. Veterans, volunteer firemen, mem-
bers of the police and fire fighting forces and

other special classes of employes in many juris-

dictions have the right in cases of removal to

review in the courts on writ of certiorari. What
could be more natural than for the other thou-

sands of civil service employes to say, "If police-

men and firemen have this right, why should not

we all have it?"

Court review for all civil service employes
would lend such strength to the criticism which

is now made of the civil service system on the

part of the uninformed public that it would be

impossible to controvert it. At the present

time removals that should be made in a great

many instances are not made because of the

apathy of heads of departments. For this

reason, the criticism of the general public should

not be directed against the civil service system
as provided by law, except in so far as a special

exception is made of the cases enumerated above;

but criticism should be directed against the

heads of departments who fail to act as they are

now permitted to act under the law. If, how-

ever, the law is amended so as to require of the

head of department that in every case where re-

movals are made or disciplinary action taken

against any employe he shall hold a formal trial

with witnesses sworn and testimony taken in

accordance with all the legal rules of evidence

with full rights guaranteed to the employe that

in case he is dissatisfied with the outcome he

may carry his case into court on a writ of cer-

tiorari, with the right to appeal to the higher

courts, the criticism of the public as directed

against the civil service on this score would be

completely justified. It has already been found

that in many cases where certiorari proceedings

are taken by dismissed employes the court has

found that some slight technicality was neglected

by the removing official and the employe has

been reinstated with perhaps two years of back

pay. In such cases there has been no question

as to the sufficiency of the facts. We have no

doubt, however, that the court majy sometimes

unconsciously be influenced by his personal

opinion as to whether the facts in the case were

sufficient to justify the action taken by the head

of the department. Civil service reformers

while recognizing the need for some further

measure of protection for employes against un-

just removal, have always stood against any

extension of the right of court review on writ of

certiorari.

Those interested in this subject have made an

honest effort to work out a plan which will pro-

vide for the employes the measure of protection

against unjust removal to which they are en-

titled and at the same time which will conserve

the best interests of the service and protect the

system from the criticisms which are now so

prevalent on the part of the general public.

The National Civil Service Reform League has

sponsored legislation which would provide for

the creation of an independent agency under the

control of the civil service commission to take

cognizance of charges made by any citizen

against employes in the classified service, and

after a hearing, to remove employes found guilty

of incompetency, inefficiency or other dereliction.

Under this scheme the existing power of heads of

departments to make removals at will is left

untouched.

In the services of the states of Illinois and

Colorado, of Cook county and Chicago and to a

limited extent in some other cities, the civil

service commission alone is authorized under

the law to act in all cases of discipline and re-

moval. The New York Civil Service Reform

Association has for several years offered in the

New York state legislature a bill providing for

similar systems in New York as a substitute for

the court review bill which has been insisted

upon by the employes. There has been no

progress made with this legislation, although on

several occasions the court review bill has passed

one or the other branch of the New York legis-

lature.

It may be that giving complete jurisdiction

to the civil service commission is not a satisfac-

tory solution of the problem of removals in the

civil service. It seems obvious, however, that

such a plan is infinitely better than to run the

risk of throwing all cases of removal in the courts

as would be done by providing employes with

the absolute right to a formal trial by the head

of a department. The subject needs the careful

attention of every public-spirited citizen, and it

is hoped that a satisfactory solution may be

worked out so as to prevent the incorporation in

the law of any provision for court review except-

ing as to procedure. H. W. MARSH.

*
A Score Card for W. Va. Cities. The next

great step in the improvement of government
lies along the development of objective tests of
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efficiency. About the only tests that are com- West Virginia University is now prepared to

monly applied to-day are comparative tax rates. furnish to responsible civic groups in the state

From the standpoint of successful government tested plans for gathering together the facts

it would be hard to imagine a more meaningless which may be made the basis of a community
test. Service rendered per dollar of taxes score. Members of the faculty are available to

sounds reasonable on the face but we find it help interpret the scoring "points" according to

valueless in practice because we have never de- standards worked out by the University with

cided what service is or by what units to measure the aid of many state and national authorities,

it. Mr. Nat T. Frame, director of agricultural

The success of the Morgantown, W. Va., mu- extension, is in charge of the work for the Uni-

nicipal score card, by means of which 400 citizens versity.

graded the efficiency of the various community We reprint below an excerpt from the score

undertakings, has led the Extension Division card put out by West Virginia University be-

of \\Vst Virginia University to prepare a revised cause it will be of interest to all who are trying

community score card for use of all West Vir- to discover how the government of their city

ginia cities and towns. Reader* will remember measures up. The score card is arranged under

that the Morgantown scoring was reported in sections devoted to particular aspects of com-

the April issue of the REVIEW. It was conducted munity life, and it is the government section

by the chamber of commerce with the co-opera- which we reproduce. Other sections relate to

tion of the University, health, education, etc.

GOVERNMENT
A. HOME RULE: Pointt Point* Earned

PottibU 1st yr. id yr. 3d yr.
1

' harter: Made and amended by committee of citizens and approved by electorate.

(S) (0) (0) (0)
4. Civic Actiritiet: Council active and capable; at least 80 per cent of electorate participate in

all elections; goodly number of live organizations as mobilizing agencies.

(8) (0) (0) (0)
3. Town Hall: Municipally owned; adequate for all community purposes; housing all city

officers, city archives, and a community library; used as a community center.

() (0) (0) (0)
KOANUATIOX:

1 The Council: Five to ten members, one-half elected every two years; has legislative powers
only; appoints city manager; creates administrative departments but has no control over

appointment of officers, not even confirmation; presided over by mayor who is a member of

council and official head of city; nominated by petition and elected on a basis of proportionate
representation from the city at large.

() (0) (0) (0)
2. Administratire Serrift: A city manager as chief executive of city chosen solely on basis of

administrative qualifications; salary fixed by council; not necessarily a resident of city or

state; solely responsible for all subordinates; prepares annual budget.
(8) (0) (0) (0)

5. Administrative Departments: Should not exceed six. Possible groupings; law, safety includ-

ing fire and police, health, public works, finance, and education. Education, however,

may be separated from regular city government. Functions of each department determined

by council; heads appointed by city manager; subordinates named by competitive examina-
tions.

(5) (0) (0) (0)
C. ADMINISTRATION:

1. Laic: City attorney with eye single to the best interest of city; police judge appointed by
council and supporting police by securing convictions; juvenile courts and juvenile police; all

courts fitting into state system.
() (0) (0) (0)

2. Safety: (a) Police efficient and exemplary; activities of each patrolman recorded from day
to day; records of crimes and criminals; number of police force to be determined by character
of population or area of city; adequate salary.

(b) Fire department well organised and adequately manned force with engine, fire hose, ladders,
etc., all motor drawn; building code drawn with view to fire prevention; regular inspections
with a view to fire preventions; fire drills in schools; educating public in methods of fire

prevention.

(15) (00) (00) (00)
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Points Points Earned
Possible 1st yr. 2d yr. 3d jr.

3. Public Works: Reasonable expenditure for paving, sewering, and other public works includ-

ing up-keep of all; all work done according to plan; departments in charge of competent
engineers; complete and accurate records of all preliminary surveys and completed work;
tests of all materials used in paving; frequent inspection of all work being done for city;

garbage removal and street cleaning done regularly, systematically, economically; inspection
of bridges; use of labor saving devices; and accurate accounts of all expenditures and com-
plete records of all services performed for city.

(15)
^

(00) (00) (00)
4. Financial Provisions: A director of finance with direct supervision over accounts, financial

records and assessments, collection of taxes and custody of funds; all accounts kept and ap-
proved in business-like form; financial reports made at least quarterly; tax rates not excessive
and determined by council; all assessments at fair market values and revised by Board of

Equalization. Special assessments for special benefits but in no case to be excessive; all

permanent improvements made by bond sales; bonded indebtedness not to exceed 5 per cent
of assessed value on property subject to direct taxation; temporary loans strictly safeguarded.;
all purchases to be centralized.

(15) (00) (00) (00)
Health: (See "Health" section of Score Card).
Education: (See "Education" section of Score Card).

D. PUBLIC UTILITIES:

Franchises and removals made only by ordinance and after public hearings; franchises non-trans-
ferable except by ordinance; may be terminated at intervals of not more than five years by
condemnation and for purchase by city; strict regulations that good services may be had at
reasonable charges; city should have right to repeal franchises for misuse and should be able to

compel extensions and improvements; city should provide forms of accounts for all utilities and
require the keeping of inventories of all utilities property.

(12) (00) (00) (00)
E. CITY PLAN:

To assure continuity city planning should be in charge of citizen board of which the city manager
should be a member ex-officio; all planning should comprise zoning, streets, parks, buildings,
extensions, etc.

(4) (0) (0) (0)
Total Points Possible (100) Earned (00) (00) (00)

II. CITY MANAGER NEWS

BY JOHN G. STUTZ
Executive Secretary, The City Managers' Association, Lawrence, Kansas

More About Boulder. The citizens of Boul- The special election will soon be called to decide

der, Colorado, expressed their approval of their whether or not the question shall be placed on

city manager plan of government on April 10, the ballot in the spring of 1924. The proposition

by a vote of 2,730 to 1,340, when an attempt was has twice been defeated in Beatrice,

made to change to the mayor and council form 4?

of government. The old city politicians, under Durango, Colorado, will remain under the
the leadership of a former mayor, led the fight commission-manager plan of city government as
for the mayor and council form of government. a result of the decision of the voters in an election

The services rendered the city by former City held on April 4 to change the charter to the

Manager O. E. Heinrich and Mr. Scott Mitchell, mayor and council form of government. The

present City Manager, were much discussed present form was retained by a majority of 189

by the newspapers of Boulder as well as the votes out of 1,067 votes cast,

newspapers in neighboring cities. ^

Stockton, California, will have a representative

Petitions, requesting the calling of an election city commission if the ticket supported by the

to decide whether or not the city manager plan citizens' committee is elected. This committee
of government shall be adopted in Beatrice, is composed of representatives of business, labor

Nebraska, have been filed with the city clerk. and other interests in all sections of the city.



1923] NOTES AND EVENTS 339

Durham, North Carolina, rejected a change

from the city manager plan of government by a

majority of 1,164 out of 2,674 votes cast.

*
A City Manager charter for Lansing. Michigan,

was defeated in an election held on April 2.

*
Bert Wells, city manager of Atchison, Kansas,

for the past two years, was given a $500 a year

incn-a.se of salary on April 11. His salary is

now $5,000 the year.

The Leavenworth Sunday Times comments

editorially: "A strange thing has happened at

Atchison a faithful servant, who has cut ex-

penses in every department and turned a deficit

into a surplus, has been endorsed by the people.

The mayor and commissioners who placed the

manager in office were re-elected on April 4 by
te of five to one. Atchison deserves the

good government she is getting and it is quite

provable she is in for a lot more of it during the

coming years."

*
E. M. Boon, a business man of Brownwood,

Texas, has been appointed city manager to suc-

ceed A. C. Bratton. Mr. Bratton has resigned

to return to the business of contracting.

*
Highland Park, Texas, has adopted the city

manager plan of government. Mr. H. S. Cooper
baa been appointed city manager.

*
La Tuque, Quebec, has secured Mr. J. Nap

Lankier as city manager at a salary of $5,000

the year. Mr. Langelier was for seven years
us to the appointment chief of the town

'e-Aux-Trembles, Quebec.

*
Wolfville, Nova Scotia, will operate under the

city manager plan by vote of the mayor and
council. They have secured Gordon F. Stairs

for t \ic first manager. Wolfville has a population
of *,500.

*
Clearwater, Florida, has employed William

R. Gait as manager at a salary of $3,000 the

year. Mr. Gait was formerly resident engineer
in charge of water control and construction in

Norfolk, Virginia.

*
Bluefield, West Virginia, has employed Dr.

David Littlejohn, formerly health officer of

Ishpeming, Michigan, as full-time health officer.

His first attention has been given to the prepara-

tion of ordinances governing the inspection and

grading of dairies, restaurants, and eating places.

By way of educational work, Dr. Littlejohn has

a column in the Sunday edition of the local

paper in which he writes on some topic pertain-

ing to public health. S. N. Rangeley, Jr., has

been appointed assistant manager succeeding
Harold G. Schutt.

*
The Tampa "Sunday Tribune" of March 25

carries a full page advertisement of the city of

Lakeland, Florida. Among other advantages
claimed for the city the following appears: "A

commission-manager city charter assures the

cleanest and most economical political govern-

ment, and the personnel of the official family
is guarantee of the rights and interests of the

people being guarded and maintained." The
advertisement is signed by Antone Schneider,

city manager, and T. J. Appleyard, Jr., secretary

of the Chamber of Commerce.

*
Manager Beck Successful in Lynchburg.

Commenting editorially upon the report of City

Manager E. A. Beck, the Lynchburg Newt,
which is owned by Carter Glass and Sons,

writes as follows: "Taking it all in all the report

inspiringly attests the presence of business

prudence, of sensible economy, and of wisely

predicated progress, as the animating spirit of

the city government. It indulges in no boastful

claims. It simply, but with great particularity

and convincing force, submits the results of the

government's activities during the past twelve

months as a basis for the information of the

council and of the public. The record this

portrayed may properly appeal to the profound
and grateful satisfaction of the community."

*
J. C. Manning has resigned his position as

manager of Sapulpa, Oklahoma, to accept em-

ployment with the Blanchard-Rowe Investment

Company of Chicago.

*
Fire Department Hastens Thirty Miles to

Fight Blaze. Units from the Santa Barbara,

California, fire department, under the personal

direction of City Manager Fred Johnson and a

crew of fire fighters were rushed to Alcatraz,

thirty miles north of the city, on a special train,

for the purpose of fighting a fire which threatened

to destroy the Associated Oil Company's tanks.

The fire destroyed the main pumping plant with

a loss of $50,000 and burned over an acre of
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ground around oil tanks containing two hundred

thousand gallons of oil before the department
succeeded in placing the fire under control.

*
Albuquerque, New Mexico, is approaching the

one million dollar mark in total capital assets,

according to the report of the accountants

which have recently investigated the city's

books. The general fund shows a surplus of

more than forty thousand dollars. Among the

bills receivable by the city is an item of approxi-

mately four thousand dollars due from the county
for fire protection outside of the city limits.

*
The following cities are considering the com-

mission-manager plan of government : Richmond,

Virginia; Rochester, New York; Halifax, Nova

Scotia; Corvallis, Oregon; East Orange, New

Jersey; El Paso, Texas; Petaluma, Oroville,

and Santa Ana, California, and York, Nebraska.

III. AMERICAN CIVIC ASSOCIATION ITEMS

EDITED BY HABLEAN JAMES

The Washington Conference. The orderly

development of Washington is of vital concern

to every citizen of the United States. Bricks and

stone, hills and trees, stretches of green grass

and distant views may and do have a profound

influence on human beings. The assembling

of these materials may typify an ideal far more

important than the actual beauty of the building,

monument or landscape. The beauty of Wash-

ington, in so far as it is beautiful, is an expression

of our democracy. No public building, no

public park, no public street can be made too

beautiful for our citizens to enjoy. We in the

United States do not stand for fenced-in beauty.

We believe that the community should provide

for every man, woman and child in the United

States dignified buildings in which to conduct

their public business and well planned parks in

which to enjoy their leisure. Washington, the

Capital of the Nation, was well-conceived and

in many particulars the realization of the L'En-

fant Plan has given the city a distinction found

in few other capitals of the world. But we have

outgrown the L'Enfant Plan. The extension of

the streets and avenues which cover a compara-

tively level area of the old city into the hills

which surround it is proving inconvenient, ex-

pensive and destructive of the really fine land-

scape of the District of Columbia. No provision

is being made for neighborhood parks to serve the

newly-developed residence districts. Altogether

there is grave danger that Washington may be

ruined, that the plan so well conceived nearly a

century and a half ago may be surrounded by a

"crazy-quilt" of streets and houses with little

or no claim to beauty, convenience or economy.
There is a recognized profession which deals

with the laying out of new areas, but the city

of Washington is not taking advantage of the

expert guidance which it might command to

insure the development of the entire region

which is now rapidly being covered with streets

and buildings.

In the recommendations of those eminent

Americans who assisted Senator McMillan over

twenty years ago Daniel H. Burnham, Charles

McKim, Augustus Saint-Gaudens and Frederick

Law Olmsted we have a park plan for Washing-
ton. Unfortunately all of the recommendations

have not been followed and some of the areas

then suggested for parks have been diverted to

other uses. Others may still be obtained if

action is not delayed too long. In the old L'En-

fant street plan which superimposed a system of

diagonal avenues over the gridiron which al-

ready existed, we have a highway system of

charm and convenience for the old city. But

there has never been a proper study of the resi-

dential areas surrounding the comparatively

small inner city. Yet streets and buildings are

being placed upon this area regardless of con-

tours. Stream beds are being filled, hills gashed

into steep clay banks, forest trees cut down and

on many of the filled areas miles of row houses

are already built, some of them already showing

ceiling and wall cracks which presage greater

damage later on. One purchaser of a home
built on "made land" saw his pantry and kitchen

part company from the rest of his house. An-

other was observed, after a recent storm, gazing

ruefully into a "sunken garden," as big as his

house, which had appeared overnight in his front

yard.

Washington needs appropriations to purchase

parts recommended in the McMillan report.

It needs a method of selecting park areas for
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the region being developed. Washington needs

a re-study of its highway system if the city is to

escape ruinous damage to its landscape. In

other words Washington needs a regional plan

and it needs that plan very promptly.

Recognizing these needs the American Civic

Association has announced an extensive project

to organize committees in Washington and in

fifty or more cities of the country to promote the

orderly development of the Federal City. Mr.

Frederick A. Delano has taken the chairmanship

of the Washington committee and will proceed

to select the members of the committee following

the inspection trip and conference dinner held

in Washington on April 21. At this dinner

Federal and District officials presented facts

which showed the progress of the city and its

needs in parks, highways, housing, recreation,

number and location of public school buildings

and grounds, zoning, traffic and federal public

buildings. The trip which preceded the dinner

conference demonstrated to those who partici-

pated that the city of Washington had already

suffered great destruction and was threatened by
an outer setting unworthy of the gem of the

beautiful inner city.

ral and District officials have pledged

their co-operation with the citizens' committees

and by the time that the 68th Congress convenes

the necessary legislation will be placed before

this "common council" of the city of Washington.
The secretary of the American Civic Associa-

tion started on May 1 on a field trip to organize

committees on the Federal City in some fifty

cities of the middle and far west. Announce-

ment will soon be made of the chairmen in these

cities.

Any reader of the REVIEW who is interested

in the welfare of the Capital of the Nation may
subscribe for the Fact Service on the Federal

City which is to be inaugurated in October.

The price is $10.

*
George E. Kessler. Mr. George E. Kessler,

who died on March 20, was a valued member of

the executive board of the American Civic As-

sociation. Mr. McFarland has paid tribute to

the service of Mr. Kessler by saying that he

"has left upon his nation and upon more than

one state in it enduring memorials to his genius,

devotion and public spirit. It would be im-

possible to rate in terms of millions of dollars

the value to the public welfare of what he has

done, and such rating would be on a poor scale

of values if it could be accomplished." Mr.

Kessler's sound advice and unselfish service on

the board of the American Civic Association

will be missed.

IV. MISCELLANEOUS

Colorado Municipal Conference. A municipal

conference was held at Boulder, Colorado, April

26 to 28, under the auspices of the extension

ii of the I'niversity of Colorado. Our
readers already know that Dr. Don C. Sowers,

formerly secretary of the Akron bureau of mu-

nicipal research, is now in charge of the municipal
research work at the University.

Outstanding features were addresses by five

Colorado city managers, and an address on

municipal accounting by Henry Sayer, city

auditor of Boulder, and one by Doctor Sowers

on the activities of the various leagues of mu-

nicipalities.

*
National Conference on City Planning. The

fifteenth annual meeting of the National Con-

ference on City Planning was held in Baltimore

April 30 to May 2. A great part of the program
was devoted to regional planning in its various

aspects. George B. Ford of New York discussed

the principles of regional planning, George A.

Damon of California spoke on transit aa a

regional planning problem and Robert II. \\hit-

tin of Cleveland talked on zoning in relation

to regional planning. The local planning prob-

lems also came in for a great deal of attention

as is customary at all meetings of the Conference.

We go to press too late to announce the officers

elected for the next year.

*
Legislative Bulletin Service. The Detroit

Bureau of Governmental Research is again

publishing a weekly legislative bulletin reporting

the status of important measures in the legisla-

ture. By confining attention to the few im-

portant measures, the bulletin is made a very
useful publication to any interested citizen.

*
Kentucky Being Surveyed by State Effi-

ciency Commission. The state of Kentucky is

undertaking a survey being conducted by a
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state efficiency commission authorized by the

last legislature. Griffenhagen and Associates

have been engaged as the technical staff.

The commission which is made up of private

citizens, expects to take up each activity of the

state government, including the county offices,

and try to discover if it is a necessary activity,

if it is costing too much for the return given and

can it be bettered and, if so, how.

Griffenhagen and Associates were chosen be-

cause of their experience with similar work in

other states and in Canada.

The commission believes that Kentucky is

suffering from an accumulation of laws which

lead to overlapping and uncoordinated govern-

mental activities.

*

Camden Being Surveyed. The New York

Bureau of Municipal Research is conducting a

comprehensive survey of the administration of

Camden, N. J., under a contract with the new

city commission. It will be recalled that follow-

ing the election last year at which a reform

candidate was elected mayor, Camden voted to

change its charter to the commission form. At

the first election for new commissioners the

entire reform ticket was chosen and one of the

first official acts was to engage the Bureau to

make a survey. Already a number of adminis-

trative reforms have been accomplished, includ-

ing the introduction of centralized purchasing.

For a good many years Camden has been

content if not corrupt but for the time being at

least she is committed to reform.

*

League of Women Voters to Promote Political

Education. At the annual meeting in Des

Moines in April the League of Women Voters

passed the following resolution:

WHEREAS, the program of the League of

Women Voters is to increase the numbers of

efficient voting citizens, and
WHEREAS, the realization of that purpose

rests upon clear ideas of Government and
Politics in the minds of energetic men and
women;
BE IT RESOLVED, that the National League

of Women Voters in Convention assembled,
recommend that in the coming year, each
state League undertake a plan of study which

gives special emphasis to the machinery of

municipal and county government, the ana-

lytical observation of legislative bodies, and an

understanding of the presidential primary
laws, with a view to full participation by the

electorate in the primary of 1924; and

BE IT FURTHER RESOLVED, that each state

League recommend such studies to each of its

local Leagues in order that clear ideas neces-

sary to intelligent voting may be broad-
casted throughout the state.

*
Hatton Enters Race for Cleveland Council.

Members of the National Municipal League will

be interested to know that Dr. A. R. Hatton, who
drafted the new Cleveland charter providing
for proportional representation in the council,

has announced his candidacy for membership
to that body. Hatton is known locally as the

father of the manager plan. His platform is as

follows:

1. A fair trial for proportional representation.

2. Selection of a really competent manager.
3. Observance of the rule that a city must live

within its income.

4. Planning now for the extension of municipal

ownership to all public utilities.

With reference to the last plan Doctor Hatton

makes it clear that he does not promise that

municipal ownership is a thing which can or

should be accomplished at once. He does, how-

ever, think that experience shows that Cleveland

must be looking toward it and should begin long
and intelligent preparation for it.

*
"Detroit's Government" is the title of a short

story of the services rendered during the year
1922 to the people of Detroit by their city gov-

ernment. It is a neat pamphlet of 127 pages

and, with illustrations, tells you what you want

to know about the city's activity. Detroit needs

no advertising from us but she is deserving of

additional fame for the publication and distribu-

tion of such a useful document. About a hun-

dred thousand copies are distributed at four

cents each through civic organizations and the

schools. The board of education uses it as a

basis of a course in community civics in the sixth

grade and above. Much of the credit for the

report is due to the city comptroller, Henry
Steffins, Jr.

The science of reporting government is still

in its infancy (witness the many dull and unin-

telligible municipal reports which reach this

office) but such publications as Detroit's Govern-

ment indicate a growing appreciation of the value

of good reporting and a developing technique.

*
Tunnel Commenced Between Brooklyn and

Staten Island, New York. On Saturday, April

14, ground was broken for the construction of
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the Brooklyn shaft of the freight and passenger

tunnel which is to unite Staten Island with the

mainland. The work was commenced with

proper ceremony, including music by two bands

and an escort of boats.

The construction of the Brooklyn shaft marks

the first step in the work and is to cost $459,000.

However, the completion of one shaft, no matter

with what ceremony it was begun, does not mean

that the tunnel is assured. The Port of New
York Authority is opposed to it and the esti-

mated cost is $60,000,000, but so far no one has

said where the $60,600,000 is to come from.

However, anything that looks like a tunnel is

pleasant in the eyes of those who own property

on Staten Island.

The Fourth Annual Meeting of the South-

western Political Science Association was held

iiithern Methodist University, Dallas,

Texas, April 2-4. The three days' sessions were

devoted to sections on public law, international

relations, history, government, nominating sys-

tems, economics, and sociology. History was

added to the other social science groups in the

Association and an amendment to the constitu-

tion was adopted changing the name to "The
Southwestern Political and Social Science As-

sociation" and the name of the Quarterly to the

"The Southwestern Political and Social Science

Quarterly."

Officers elected for the ensuing year are: Presi-

dent, Mayor E. R. Cockrell, Fort Worth; vice-

presidents, re-elected, G. B. Dealey, Dallas,

Texas, F. F. Blachly, University of Oklahoma,
D. Y. Thomas, University of Arkansas; elected

members of the executive committee, E. T.

Miller, University of Texas and Walter Pritch-

ard, Louisiana State University. Professor

Herman G. James of the University of Texas

was re-elected editor of the Quarterly and Mr.

Frank M. Stewart of the University of Texas

was re-elected secretary-treasurer and editor in

charge of the Quarterly until Professor James's

return to the University.

Members of the advisory editorial board of the

Quarterly were re-elected as follows: Professors

Blachly and Thomas, and C. F. Coan, University
of New Mexico, M. S. Handman, University of

Texas, and G. P. Wyckoff, Tulane University

of Louisiana.

The meeting place for the next annual meeting
will be selected later by the executive committee.
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and commentary, with many practical suggestions
for the solution of present and future problems of
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as seen by those who favor it, as well as those
opposed. 2.75 postpaid.

Lower Living Costs in Cities

By Clyde L. King. Analyzes the present-day
living costs of city dwellers, and presents the
essentials of a constructive program for efficiency
in American cities. Written in a fine spirit of

public service, with a strong appeal for alert and
intelligent citizenship.

Woman's Work in Municipalities
By Mary Ritter Beard. A coherent account of

the efforts of American women to make our cities

and towns more beautiful, human, healthful, and
happy places in which to live. Impressive for
wealth of fact, and potent as a factor in the mak-
ing of a conscious national womanhood.
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THE LEAGUE'S BUSINESS
New High School Pamphlet Just Off Press. The League has just published

a pamphlet designed for classes in government which is expected to meet a long-
filled want. It is entitled "Outlines of Responsible Government." Edgar
Dawson is the editor-in-charge, and each chapter has been written by a specialist

in collaboration with an experienced teacher of civics.

The chapter headings with authors are as follows :

The Short Ballot R. S. Childs, vice-president, National Municipal League, in collaboration with

W. W. Rogers, Curtis High School, New York.

The City Manager Plan A. S. Beatman, Julia Richman High School, New York, in collaboration

with A. R. Hatton, charter consultant, National Municipal League.

The Budget Luther Gulick, director, National Institute of Public Administration, in collaboration

with W. L. Rice, Boys' High School, Brooklyn.

Essentials of a State Constitution G. D. Luetscher, New Utrecht High School, New York, in col-

laboration with Edgar Dawson.

The chapter on The Budget was reprinted in the June issue of the Historical

Outlook, which is read by about 10,000 teachers. The first response we received

is exceedingly encouraging and we can't refrain from reprinting it here :

Having just opened my Historical Outlook I find the notice of the four papers issued by your society.

They are evidently just what I have long wanted and I beg you to send me one dozen of each by return

mail if possible, since our school year is nearly over. To save time I enclose my personal check for

$2.50; if that is not enough I will remit the balance immediately; if it is too much you may send me

enough copies to balance. And please put me on your list of schools to receive your announcements.

Copies of this pamphlet, which is illustrated by charts, photographs and car-

toons are being sent gratis to several thousand teachers. It is hoped that they
will buy additional copies for their students.

*
Our Legislative Mills is the title of a series of articles on our state legislatures

beginning in this issue. One article on a single legislature will appear each month
for the next year. Typical states east, west, north and south will be covered.

They are written by well-qualified persons and they will be readable. Place your

subscription now so that you may receive the entire series.

*
Why We Need Excess Condemnation, which appears in this issue, with illustra-

tions, has been reprinted in pamphlet form. We shall be glad to send you two or

three copies gratis and quote you a very low rate on quantity lots.

*
LEAGUE MEMBERS TAKE NOTICE

To the Members of the National Municipal League:
You are hereby notified that at the special meeting of the Association to be held

at the City Club, 55 W. 44th Street, New York, N. Y., on the 18th day of Septem-
ber, 1923, at five o'clock in the afternoon, a proposition to incorporate under

Article 3 of the Membership Corporations Law of the State of New York, pur-
suant to Section 42 of said law, will be acted upon.
Dated June 4, 1923. H. W. Dodds,

Secretary.
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POLITICIANS WIN AGAIN IN SAN DIEGO
COUNTY

COUNTY MANAGER CHARTER DEFEATED BUT BY MUCH
REDUCED MAJORITY

BY CHARLES HOOPES
San Diego, California

Our readers will remember that the San Diego county manager charter,

when firttt up in 1917, wo* defeated by a vote of more than two to one.

Following revelations by a grand jury a second manager charter ivas

presented this year. The campaign was marked by the united opposi-
tion of city and county politicians although there was little actual criti-

cism of charter provisions. It is another evidence of how strongly the

politicians are entrenched in our unreconstructed counties. : : : :

SAN DIEGO county has been trying interests. For many years the county
for several years to change its form of has been divided into five supervisorial

rninent. It is at present governed districts and the population is so dis-

by the county government act. In tributed that 125,000 are congested
other words it is governed by the state around San Diego Bay, while some

Mature and the local political ring. 25,000 are scattered throughout the

rest of the county. These are so

"gerrymandered" that the political

In January of this year a board of control has passed into the hands of a

freeholders was elected to draft a home few who are able to perpetuate them-
rule charter for San Diego county, selves in office by controlling the elec-

This charter provided for a county tions in a few pocket districts.

manager although he was given the In California, it is mandatory upon
title of controller. He was to be se- grand juries, empanelled in the even
lected by a board of supervisors of year, to investigate all county business,
nine members elected by districts, accounting, etc., and report their find-

The composition of the board of super- ings. Several grand juries in the state

visors alone was sufficient to arouse reported such unbusinesslike methods
the antagonism of the vested political that in 1909 the constitution was
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amended. Counties were allowed, by
this amendment, to have charters

similar to those of cities. In 1912 the

San Diego county grand jury employed
expert accountants to report on the

business methods of the county. Upon
this report they based some severe

criticisms of county affairs and sug-

gested that a charter might be the

solution of the problem. For several

years, the citizens tried to arouse the

local politicians and obtain relief from

the known evils, but without result.

POLITICIANS FORGET THEIR
DIFFERENCES

Finally a board of freeholders was

elected and a charter framed. In 1917

this was offered to the people. This

charter was opposed by the county

organization. The campaign was
heated and the charter was defeated by
a vote of two and one half to one. But
as soon as possible the movement was

once more inaugurated and the charter

of 1923 was the result. During the

time that this charter was being framed

the grand jury of 1922 made a report

and found the same conditions as did

the jury of 1912.

The county organization was badly

frightened. They raised a large sum
of money and succeeded in allying with

themselves the city organization, their

argument being, "If we're ousted your
turn will come next." The county
charter also opened the way for a

consolidation of some city and county
offices. The assessors' office, in both

county and city, have much influence

and they joined issue against the

charter.

THE CAMPAIGN

During the campaign there was little

actual criticism of charter clauses.

The opposition employed several at-

torneys who were also politicians, and
in their statements and circulars they

painted pictures of the many untoward

things that might happen if the charter

carried. Then* campaign was based

upon sophistry rather than facts, and
the charter was seldom discussed upon
its merits. The facts were that the

charter was a simple business instru-

ment, carefully framed by successful

business men with the aid of competent
legal advice. A county manager, pur-

chasing agent, road engineer, a proper

system of accounting and the re-dis-

tricting of the county were the impor-
tant features.

The campaign was heated. The

opposition raised much money and all

professional politicians and officehold-

ers, both city and county, took active

part in the fight. They even domi-

nated the schools, and many teachers

took up the fight at the instigation of

the officials. In spite of the strenuous

campaign which they waged, however,
and the money which they spent, they
won by the small margin of some 1,800

votes. In California it requires a

majority only, and it is evident that

the entrenched organization had a

narrow squeak.
The citizens who want a charter are

planning to revive the movement

immediately.



REPRESENTATION OF INTERESTS IN
ADMINISTRATION

BY JAMES D. BARNETT

University of Oregon

Do ire already hare P. R. in state and national government? Or is it

guild socialism? :: :: :: :: :: :: :: ::

WHILE the recognition of the various

economic interests of the community
\\.M- originally the essence of repre-
sentative government, the modern
democratic movement has resulted in

nearly obliterating constitutional ar-

ements for class distinctions in

'ative bodies, and the reappearance
of the ancient principle of representa-
tion in the Russian "soviet" system
ha> Keen \\idely regarded as evidence

of political degeneration. In view of

this situation it seems very remarkable

indeed that this principle has been

applied to an increasing extent in recent
- in the organization of administra-

tive authorities in the United States.

This development has been wholly
idic, but there are now numerous

illustrations of the application of the

principle in state administration.

In Oregon alone there is a statutory

provision for the representation of

various economic interests on ten state

boards and one county board. Thus,
three labor boards, the state board of

conciliation and arbitration, the in-

dustrial welfare commission, and the

state industrial accident commission,
are each composed of representatives
of labor, capital, and the public. The
statute establishing the accident com-
mission declares: "Inasmuch as the
duties to be performed by such com-
missioners vitally concern the employ-

ers, the employees, as well as the whole

people, of the state, it is hereby de-

clared to be the purpose of this act that

persons shall be appointed as commis-
sioners who shall fairly represent the

interests of all concerned in its ad-

ministration." In addition to three

ex-offirio members, the state board for

vocational education contains "one
member representing agriculture, one

member representing the employers
of labor, one member representing the

employees, and one member (a woman)
representing home interests." Various

agricultural interests are represented
on other boards. Five members of the

state board of forestry are appointed

upon the nomination of the Oregon
State Grange, the Oregon Forest Fire

Association, the Oregon and Washing-
ton Lumber Manufacturers' Associa-

tion, the United States Forest Service,

and the Oregon Woolgrowers' Associa-

tion. The governor and the head of

the school of forestry of the agricultural

college represent the state on the board.

Six members of the state livestock

sanitary board are appointed upon the

nomination of the executive committee
of the Oregon Woolgrowers' Associa-

tion, the Purebred Livestock Associa-

tion, and the Oregon State Dairymen's
Association. The secretary of the

state board of health represents the

public. The state lime board consists

of five members, two appointed at

large, and three upon the nomination
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of the executive officers of the State

Grange, the Farmers' Educational

Co-operative Union, and the Oregon

Taxpayers' League. The state pure
seed board consists of one member con-

nected with the state agricultural ex-

periment station, one "following the

occupation of a farmer for a living,"

and one who is a dealer in seeds. The
brand inspector of the Union Stock-

yards, and two "practical range stock-

men" make up the advisory livestock

brand adjusting board. One of the

thirteen regents of the state agricul-

tural college is the master of the State

Grange, and the appointive member
of the county fair boards is nomi-

nated by the agricultural and horti-

cultural societies and the granges of the

county.

II

There are a number of examples
of similar representation of interests

on federal boards. Although the law

does not recognize the interests con-

cerned in the organization of the United

States board of mediation and con-

ciliation, the railroad labor board is

made up of three members, constituting

the labor group, nominated by the

employees and subordinate officials of

the carriers; three members, constitut-

ing the management group, nominated

by the carriers; and three members,

constituting the public group, repre-

senting the public.

Besides four ex-officio members, the

federal board for vocational education

contains three others, representing

manufacturing and commercial inter-

ests, agricultural interests, and labor

respectively. The organization of the

federal reserve board was recently

changed to accord with the same prin-

ciple. In selecting the six appointive

members, the president is directed to

have "due regard to a fair representa-

tion of the financial, agricultural, in-

dustrial and commercial interests, and

geographical divisions of the country."

Ill

Apparently the application of this

principle to administrative organiza-

tion aroused no opposition as an hereti-

cal departure from the policy of repre-

sentation of the "public" interests

alone in governmental organization

until the reorganization of the federal

reserve board at first demanded only

for the agricultural interests. Some
earlier opposition has been noticed, but

this has been based upon objection to

the limitations of the executive in the

appointment of officials for whom he is

responsible. Otherwise this sort of

organization has apparently been gen-

erally accepted as wholly proper.

However, when the reserve board was

being reorganized the principle of

"class" representation involved was

severely criticised. The "classes" de-

sire representation here in order to

share in the determination of policies.

So it was said in congress :

" The federal

reserve system is governed by the

federal reserve board. That is to say,

its policies are largely determined by
the board. Therefore, agriculture, be-

ing one of the great basic industries

of the nation, should have a voice in

determining those policies." And, fur-

ther: "When the cattle industry and

the cotton industry and the grain

industry are in distress and need finan-

cial aid and have to call on the federal

reserve banking system, we want a real

farmer on the federal reserve board to

look after their interests." But this

was opposed as a step in the wrong
direction: "It will break down the

[present] system and give support to

the idea that we must have special

classes represented on boards appointed

under the federal government. . .

The proposal here means a breaking

down of the system which has hereto-
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fore prevailed, a departure from a set

policy and the establishment of a

precedent destructive and un-American

in the extreme." However, the re-

organization was effected, and prece-
dent in this direction was thereby

strengthened.
If the representation of economic

interests for administration is accepted,
can it be logically rejected for legisla-

tion? One member of congress thought
not: "The fact that the framers of the

law have been compelled to concede

that the agricultural interests as such

require representation on the personnel
of the financial agency of the country

may some day lead the farmer to under-

stand that to be truly represented he

must have spokesmen whose interests

are identical with his. And if he is

to have spokesmen on the financial

board of the government, why not

in the legislative branch of the govern-
ment?"

LEAGUES OF MUNICIPALITIES
BY DON C. SOWERS

Unicerfiiy of Colorado

A description of the organization and work of the twenty state leagues.

THE efficiency of a public official

depends to a great extent upon his

knowledge of municipal affairs or his

ability to acquire that knowledge easily

and quickly. Immediately upon tak-

ing office the public official is called

upon to make decisions regarding a

wide variety of public questions, many
of which he has never before had occa-

sion to consider and consequently
knows little or nothing about them.

Perhaps no executive of any private
business is required to make decisions

on such a wide variety of subjects as are

the officials of an American city. The
most pressing need, therefore, of every
conscientious public official, who is

called upon to enact ordinances and
local regulations affecting the well-

being of the people of his community,
is information.

The officials of the New York State

Conference of Mayors and other offi-

cials spent four years in searching for

methods of increasing then" effective-

ness before they finally concluded that

their chief need was a clearing house

for information. They realized that it

was only in this way that the duplica-
tion of time, labor and expense of ob-

taining information could be avoided.

Such a bureau was established in New
York state in 1915, and after 18

months' operation the bureau council

made this announcement: "We believe

that we have in the bureau the most
effective implement of warfare yet
devised against inefficiency in munici-

pal service."

TWENTY STATE LEAGUES

The plan which has been most widely

adopted for supplying this basic need
for information is through the organiza-
tion of all the cities of the state into a

league of municipalities. Such a league
either establishes a bureau of informa-

tion independently or maintains such a

bureau in co-operation with the state

university. Three municipal leagues

operate independent bureaus, viz., New
York, California and New Jersey.
Sixteen municipal leagues either main-
tain bureaus of municipal information
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or co-operate with universities in

operating them. In most cases the

secretary of the bureau of government
at the university acts as secretary-
treasurer of the league, and the expense
is borne partly by the league and partly

by the university. Among the most
active municipal leagues operated in

this way are Indiana, Illinois, Kansas,

Minnesota, Michigan, North Carolina,

Oklahoma, Texas and Wisconsin.

At present there are about 20 active

state leagues of municipalities. The
California and Iowa leagues are the

oldest. Both were organized in 1898.

The first conference of California cities

was attended by 29 officials representing
13 cities. The present membership
comprises 240 cities. Each member
city pays an annual membership fee

ranging from $10 to $60 according to

the population which produces a

budget of about $4,500. The monthly
publication is Pacific Municipalities.
The Iowa league is the largest, with a

membership of 561 cities.

STATISTICS ON STATE LEAGUES

A questionnaire was sent to all the

leagues in other states asking for in-

formation regarding their work. Re-

plies were received from these leagues
in all states. Part of the information

is summarized in the following table:

COMMON CHARACTERISTICS

Objects. The objects of the leagues
are to study the needs of the cities and
to promote the application of the best

methods in all branches of municipal
service; to secure legislation which will

promote the interest of cities and op-

pose legislation which is deemed in-

jurious; to hold conferences at which
views and experiences may be ex-

changed; to maintain a free bureau of

information.

Membership. Any city of the state

is eligible to membership and may be-

come a member on application and

payment of the annual membership
fee.

Fees and Dues. The dues for each

city are usually based upon the popula-
tion and range from $5 or $10 for cities

having less than 2,000 to a maximum
of $750 for first-class cities in New
York and New Jersey.

The leagues have usually secured

special legislation making it legal to

appropriate money out of the general
fund of the city for the payment of

dues in the league and in addition to

pay the actual expense of delegates to

the meetings of the league.

Officers. The officers of the league
consist of a president, one or more vice-

presidents and a secretary-treasurer all

State
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of whom are selected at the annual

meetings of the league, and direct the

activities of the organization.
Activities. The activities of these

leagues comprise the following:

1. An annual convention. The place
of meeting usually rotates from city to

city. In some of the larger leagues, as

New York and California, sectional

conferences are held for different

groups of officials as, for example,
health officers, financial officers, pur-

chasing agents, charity officials, etc.

The time of holding the annual con-

vention varies considerably: New York,
Minnesota and Michigan meet in

June; Iowa in August; California in

September; Kansas in October; Okla-
homa in November; Illinois and North
Carolina in December and New Jersey
in January.
For several years an exposition of

various kinds of machinery and sup-
plies used in municipal work has been
held in connection with the annual
conference in California.

2. Close attention to state legislation
of interest to cities. Some leagues
formulate definite legislative programs
which they seek to have adopted.
Several leagues have been instrumental
in securing the adoption of uniform

accounting systems for cities as uni-

formity in accounting methods is

necessary in order to make comparison
of costs in different cities.

The following subjects have engaged
the attention of leagues in other states

during the legislative sessions just
closed :

Group insurance for city employees
Excess condemnation

City planning act

State zoning enabling act

Regulation of motor transportation of passengers

Tax limitation laws

Election law changes

3. Publication of magazine or jour-
nal. In Kansas, Iowa and California

the magazine is published monthly.
Texas, Illinois and Minnesota main-
tain a bimonthly publication. Ne-
braska and Oklahoma issue a quarterly

magazine. New Jersey discontinued
its monthly magazine two years ago,
and New York has not adopted the

plan of having an official magazine.
4. Bureaus of information. Such

bureaus are maintained by the leagues
in co-operation with the state uni-

versity in Kansas, Texas, Illinois,

Oklahoma, Minnesota, and some other

states. A survey of the inquiries
which were received by these bureaus

during the past year shows that offi-

cials have needed information on a
wide variety of subjects.
The following list of requests for

information are typical:

Automobile ordinances regulating parking,

traffic, etc.

Building codes

Ballot boxes

City manager plan

Consolidation of municipalities

Courts

Control of suburban subdivisions

Comparative tax rates

Fire department, size and character

Police department, size and character

Purchasing

Municipal markets

Mortality rates

Public utility rates

Water sheds

New sources of revenue

Interest on bank balances

Refuse collection and disposal

Street-paving construction and cost

Special assessments

Salaries of officials

Zoning



OHIO'S TAX VICISSITUDES NOT
YET ENDED

BY EMMETT L. BENNETT
Civic League of Cleveland

Through the Taft Act Ohio struggles free from the Smith one per cent

law, but does not abandon tax limitation. :: :: :: ::

IT is part of the apocryphal history
of Ohio that the state owes its notori-

ous Smith one per cent tax limit law to

the ambition of a former governor, who
thought to distinguish himself in the

eyes of a presidential nominating con-

vention by forcing down the tax rate

in his state.

Be that version true or false, the

governor was not nominated. And the

passage of time has abundantly dis-

posed of any grounds for supposing
that by enacting a statute a state can

keep down tax rates. What did result

was to force local governments to re-

sort to bond issues for funds which

might better have been raised by im-

mediate taxation, and also to incur

operating deficits later to be funded.

And throughout the laws of Ohio

passed since the Smith law are sprin-
kled acts excepting levies from the

limits, or providing means for levies

to be placed outside the limits by local

votes.

In 1922 there appeared a curious

recrudescence of the hunger after tax

limitation. An amendment to the

constitution was submitted by ini-

tiative, combining the repeal of the

"uniform rule" with the enactment of

stringent tax limitation into the

constitution. It was defeated by
somewhat more than 200,000 majority.

TO WIPE OUT CHAOS OF SMITH LAW
In the recent session of the general

assembly tax legislation was again a

pressing topic, as witness some seventy
taxation measures introduced. Repre-
sentative Robert A. Taft, of Cincinnati,

chairman of the house committee on

taxation, undertook long before the

session opened to prepare a bill which

would wipe out the chaos of the Smith
law and its accumulation of amend-
ments and exceptions. Mr. Taft

worked with a committee of the Ohio
Tax Association and with other inter-

ested organizations, and the rough
draft of his bill was printed and circu-

lated in advance of the meeting of the

assembly.
In its course from introduction to

enactment Mr. Taft's bill survived

about as many buffets as the length of

the session permitted it to receive.

After the first series of hearings the

committee found itself with so many
amendments that it redrafted the bill

and reported it to the house as a sub-

stitute. Upon third reading it was

amended upon the floor, by the force

of rural members whose enthusiasm for

it was never high, and then recom-

mitted and ordered reprinted, so that

all might assure themselves of the result

of the much amending. In order to

muster enough strength to pass it in a

house where small counties are over

represented, and where tight tax limits

and the "uniform rule" are potent

shibboleths, an arrangement was ef-

fected whereby on the same day two of

the measures desired by the "Corn-

stalk Club" were passed as companion
352
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measures. The senate passed all three,

restoring by amendment to the Taft

bill a provision for the elective budget
commission as an alternative, which

Mr. Taft had sought in the house to set

up as the rule. The basic elements of

the bill were not altered.

PASSED OVER GOVERNOR'S VETO

There had been a deal of speculation
all along as to whether Governor

Donahey would sign the bill. In his

message he had recommended virtual

local home rule in the matter of tax

limits, and, while not drawn in any at-

tempt to carry out his recommenda-
tions, the Taft bill fulfilled them as

nearly as in all the circumstances could

be reasonably expected. The odds were

on his vetoing it. He vetoed it, alleg-

ing that it was a tax-increasing meas-

ure. He also vetoed seventy-three
other bills, among them the two bills

'd as companions to that of Mr.

Taft. By so doing he left unimpaired
the union of the Cornstalk Club and
the urban group especially concerned

for the Taft bill. All three were passed
over the veto.

Almost immediately following its

final enactment the state Association

of Real Estate Boards began talking of

a referendum, and has called a confer-

ence to consider steps to that end. Mr.
Taft answered that the bill is in effect,

and not subject to referendum. This

by reason of its containing a tax levy,
and so being exempt under the consti-

tution. The attorney-general, how-
ever, has ruled that the act is subject
to referendum.

TAX LIMITS STILL IN FORCE

The Taft act does not abandon rate

limitations. That is probably unat-
tainable yet in Ohio. But whereas
Ohio had a ten mill statutory limit,

with five mills more available upon
popular vote, and still more available

for certain purposes upon popular vote,

and certain rates exempt, the Taft act

establishes limits for local purposes of

17 mills in incorporated municipalities
and 14 mills outside. The actual imme-
diate change in the city of Cleveland is

very slight.

The act provides means for local in-

crease of the limits it sets up. A local

taxing authority can submit an addi-

tional levy, for a period not to exceed

four years, for a specific purpose, which

may be carried by the affirmative ma-

jority of those voting on the question.
Or the budget commission hereinafter

described might, upon request by a

taxing body, submit a proposal to in-

crease the general limit, for a period
not to exceed ten years, which would

require a 60 per cent affirmative vote.

No specific levy can be submitted at

the same election with the question of

a general increase. Neither can be

submitted except at regular November
elections, except that boards of educa-

tion can submit specific increases at the

August primary, to be carried only in

case they receive more votes than a

majority at the preceding November
election.

Perhaps the most valuable effect of

the bill would be in the establishment

of the principle that debt charges
should not be confused with operating
revenues in a tax limit. Heretofore,

under the Smith limit the issuance of

new bonds has meant not the increase

of the tax rate, but the diminution of

operating revenues, though the reve-

nues to be diminished might be those

of another authority than the one is-

suing the bonds. All future debt serv-

ice charges will be outside of and in

addition to the limits. State taxes, also,

are excluded from the new limits.

Some state levies have been within the

old.

A second advantage ofconsiderable

weight lies in the possibility of locally
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voting additional rates, as described

above. Since the passage of the Smith
law Ohio's large school districts and
cities have been diverted from the

sound practice of paying for recurrent

outlays, such as school building and
the improvement of streets, from cur-

rent tax proceeds. The result has been

an enormous increase of debt, the an-

nual charges of which are already ap-

proaching the sums which would be

required to care for the outlays entirely.

The Taft act will make it possible by
vote to return to the pay-as-you-go

policy.

A CENTRALIZED BUDGET AUTHORITY

Mr. Taft had it in mind not only to

reduce the tax limit laws to something

approaching order, but also to establish

a local budgetary control over all the

taxing authorities within a community.
His bill in its first form attempted to

achieve this end by establishing a

budget commission consisting of the

county auditor, ex officio, and two other

members elected from the county at

large on a nonpartisan ballot, with

power of reducing the budgets of local

authorities and of distributing among
them the levies within the limits.

This commission was to work without

salary or added compensation.

During the hearings considerable

opposition was advanced from rural

counties to the budget commission in

this form. In consequence, the bill

was changed to continue the budget
commission consisting of the county
auditor, treasurer, and prosecuting

attorney, ex officiis, as under the old

law. The senate amended the measure

again, making it optional with counties

to substitute an elective commission of

three members. The auditor is to

serve as secretary of the commission in

either case.

The old budget commission had be-

come little more than a rubber stamp,

partly by reason of the meagreness of

any relation of its work to the work of

two of its members, partly by reason

of political discretion, and in greatest

part by reason of statutory minimum
rates within the available limits, which
so narrowed the distributable amounts
that the commission had little room
left for the exercise of its discretion.

The new commission will not find

itself in full control of the seventeen

available mills. Schools are guaran-
teed five, cities five, and counties two,
a total of twelve mills. Five mills are

left for the commission to apportion

among library, special districts, and the

authorities named. The commission

has power to investigate the work and
needs of the several authorities, and to

recommend, but not to enforce, meth-

ods of absorbing cuts made by the

commission.

It is the opinion of the author of the

bill that under conditions existing in

Cincinnati and Hamilton county the

elected budget commission would

achieve the introduction a considerable

measure of general budgetary control.

The writer inclines to doubt that it

will be achieved in Cuyahoga county

by any device short of consolidation

into a single government of the whole

metropolitan community. But even

though the new commission should,

after an initial adjustment, relapse into

inactivity and become a rubber stamp,
it will only be as we have been accus

tomed to having it.



THE CITY-MANAGER MOVEMENT IN
ONTARIO
BY W. J. DONALD

Guelph, Ontario, was the first to adopt the city clerk-manager, a combi-
nation of the American city manager and the British municipal clerk.
Government by committees, common in British cities, was retained.

IN 1919 Guelph, Ontario, adopted
the city clerk-manager form of munici-

pal government, thus copying not only
the city-manager movement in Amer-
ica but also in effect British practice in

Great Britain, South Africa and Aus-
tralia. The adoption of the city-

manager form was facilitated by the

discovery that in effect the British city
clerk has most of the functions of a city
manager.

GUELPH'S QUEST FOR SOMETHING
DIFFERENT

It was in 1916 that a committee of
which City Clerk T. J. Moore was
secretary began the study of reform of
:he city government of Guelph, On-
tario. At that time the city had a

system with an elected mayor and a
council elected by wards and several

ilected, as well as several appointed,
boards. City Clerk Moore wrote to

nunicipal officials all over the English-
speaking world for information con-

cerning the form of municipal govern-
ment. New Zealand, South African,
Australian, Canadian, American, and
British cities replied at length. The
-esult of this voluminous correspond-
ence was a bill presented to the Ontario
egislature. The bill was defeated or

-ejected in 1917. In 1918, however, it

vas passed.
1

1
Chapter 62, Ontario Statutes, 1918.

THE COUNCIL AND MAYOR

^
For the year 1919 and thereafter the

Guelph act provided for a council of

eighteen aldermen elected by a general
vote of the qualified voters of the city.
Of these the six with the highest num-
ber of votes at the 1919 election were to
hold office for three years, the second
six for two years, and the third six for
one year. Six are elected annually for

three-year terms. The mayor is elected

annually by and from the council at the
first meeting each year. In case of a
tie the candidate who is assessed for the

highest assessment in the city of

Guelph according to the last revised
assessment roll is declared elected.

BOARDS AND COMMISSIONS

The 1918 act provided for the disso-
lution of the former board of water
commissioners, board of light and heat

commissioners, board of sewerage and
public works commissioners, board of

parks management, and board of di-

rectors of the Guelph Radial Railway
Company. The council assumed the

powers and rights of these boards and
commissions with the exception of the
board of light and heat commissioners,
which now consists of three members
including the mayor ex-officio and two
citizens appointed in alternate years
for two-year terms.

355
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CITY CLERK AND MANAGER

This same act provided that the city

clerk should be an ex-officio member of

all committees of the council with the

right to take part in the discussions

thereof but without the right to vote

upon any question. It conferred upon
him the duty of recommending from

time to time to the various committees

for adoption such measures as he may
deem necessary or expedient. It is also

his duty to keep the committees fully

advised as to the financial and other

needs of the city and as to all work and

matters pertaining to the work of the

committees.

On January 20, 1919, a by-law

(ordinance) was passed to define the

duties of the city clerk. Section 4 of

this ordinance appointed the city clerk

as city manager with the duty of exer-

cising control over all departments
under the control of the city council,

the heads of which departments were

thus made personally responsible to the

city manager for the proper mainte-

nance and operation of their depart-

ments. As no provision was made for

appointment of the heads of depart-

ments by the city manager, this func-

tion continued to be exercised by the

council.

DEPARTMENT HEADS

The organization of the administra-

tion was typical of Canadian cities.

The city clerk-manager received a

salary of $3,500. The city engineer is

paid $3,500; his assistant receives

$2,000. In 1920 other salaries were as

follows: City treasurer, $2,500; tax

collector, $2,500; relief officer, $800;

sanitary inspector, $1,500; medical

health officer, $600; building inspector,

$1,200; fire chief, $2,100; police chief,

$1,800.

The health officer is responsible to

the board of health, but the council

can dismiss him and the city manager
could recommend his dismissal. The

police chief is responsible to the mayor,

police magistrate and county judge,

but the council can dismiss him also.

The city manager could recommend
the dismissal of any official or can

dismiss any official himself and then

ask for the council's approval.

Guelph has no civil service commis-

sion.

SPECIAL BOARDS

Guelph like all other Ontario munici-

palities has certain boards which could

not be legislated out of existence be-

cause they are required by provincial

law. The board of directors of the

Guelph Radial Railway was continued

it is peculiar to Guelph. The board

of light and heat commissioners, while

not required by the province, was re-

tained because of its relation to

the Provincial hydro-electric system.

Other boards are : Public library board,

cemetery board, hospital board, Chil-

dren's Aid Society.

COMMITTEES

In addition, five standing commit-

tees were appointed, each consisting of

five aldermen and the mayor ex-officio.

They are as follows: Finance, public

works, fire, light and water, parks and

buildings, railways and manufacturers.

Special committees are also appointed
from time to time. Each committee

elects its own chairman at the first

meeting each year. They meet every

two weeks at stated times. The city

manager presents all matters to them.

The committee rather than the man-

ager make reports with recommenda-

tions to the council and ask the council

to adopt the report.

HOW THE SYSTEM WORKS

While there was a good deal of criti-

cism of the form of government of the
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council and of the city clerk-manager,
nevertheless it gave general satisfaction

from the beginning. One of the news-

papers was vigorously opposed to the

manager and hoped to break his power
by getting rid of the system. Party
politics are not conspicuous in Cana-
dian municipal government and Guelph
is no exception to the rule. The sys-
tem brought no special reforms in

administrative procedure. The mo-
tives of all of the councilmen were good.
Much "wrangling" of former days
disappeared because Parliamentary
rules were vigorously applied by the
new mayor, H. Westoby, who, by the

way, was also secretary of the Guelph
Chamber of Commerce. There was
entire satisfaction with election at

large.

Two years ago, as explained below,
the j>osition of city clerk-manager was
divided, one man being made city clerk

and another manager. Guelph has
since operated under this dual arrange-
ment.

The city clerk-manager's powers of

control over the department heads were

merely ordinance and not statutory .

powers. They had to be exercised,

therefore, with considerable discretion

and much leniency. This had an ad-
verse effect on administrative efficiency
and correlation. Some criticised the

manager for being too easy going and
others for exercising his powers un-

necessarily. Powers that are both

poorly defined and also of uncertain

permanence cannot be vigorously exer-

<-i>ed. It is doubtful, however, whether
the provincial government was, is, or
is likely to be, willing to create statu-

tory powers for a city manager or to
otherwise formally recognize the city-

manager idea in Ontario.
The council, the public, and the

heads of departments emphasized the
clerical duties of the clerk-manager and
minimized his managerial duties. Tra-

dition and precedent were against him.
The city clerk in Canada is not the city
clerk of England, and he is not likely
to be accorded fhe dignities either of
the English city clerk or of the Ameri-
can city manager. The Guelph experi-
ment lost the dramatic advantages that

go with newness. Yet they avoided
the aftermath of unwarranted disap-
pointment. All things considered, how-
ever, Guelph might have secured better
results more quickly by bringing in as

manager someone whose prestige would
not have been minimized by familiar-

ity. Nevertheless, the Guelph plan
if it could have survived the first few

years might have proved to be highly
desirable. The traditions of the Brit-

ish city clerk's office might ultimately
have surrounded the city clerk-man-

ager's office in Guelph. The formal
addition of the manager's powers by
ordinance was probably necessary in

order to create a new conception of the

city clerk's duties and potentialities.
Traditions are not created in a day,
however, and one should not expect
too much.
From the first there was room for

improvement along the following lines :

1. It would have been better if the
number of aldermen were twelve rather
than eighteen, which the first city

manager regarded as too large a num-
ber for a good "committee of the
whole."

2. The standing committees should
have been abolished in favor of a com-
mittee of the whole plus special com-
mittees. Standing committees tend to

usurp the duties of the manager and to

create a division of authority. The
chairman of a committee is likely to

regard himself as a sort of cabinet
minister and to give orders conflicting
with those of the city manager.

3. While there was no criticism of

the election of the mayor by and from
council, yet it would have been better
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if the vote for mayor were by secret

rather than by open ballot as the pro-

vincial law requires.

One might well wish, therefore, that

the clerk-manager idea had been intro-

duced into Ontario under more favor-

able circumstances. Election of the

aldermen at large and the election of

the mayor by and from the council are

excellent methods of centralizing re-

sponsibility, but they are not quite

enough. There needed to be a more

clearly established centralization of

authority for the municipal govern-
ment of Guelph by more definitely

establishing and protecting the man-

ager's powers, by abolishing stand-

ing committees and possibly by
somewhat reducing the size of the

council.

RECENT DEVELOPMENTS

Since 1919, the city-manager form of

government has been introduced in

Niagara Falls and in Gait in each of

which the city engineer also acts as city

manager, but it is understood that in

these cities the name "city manager"
is given merely to give a little more

power to the city engineer in the trans-

action of his duties.

Mr. T. J. Moore, the first city man-

ager in Guelph, was fatally injured two

years ago, and the position of city clerk-

manager was divided, H. J. B. Leadlay

being made city clerk and G. D. Has-

tings, city manager. Thus the city

clerk-manager plan never had a fair

trial. There is much division of opin-
ion in Guelph regarding the office of

city manager, and a reliable opinion
has been expressed that if a vote on the

question were taken by the citizens, it

would result in a majority against it.

This is chiefly due to a strong feeling

that the extra expense is not justified

an objection which would be much less

valid if applied to the city clerk-man-

ager plan. Several attempts have

been made in the council to abolish the

single office of city manager, but so far

without success.

THE ONE-MAN CIVIL SERVICE COMMISSION
IN MARYLAND

BY FRED TELFORD
Bureau of Public Personnel Administration

The story of Maryland's success under her new civil service law which

centers control in a one-man commission. :: :: :: ::

IN the short space of two and a half

years the state of Maryland has won for

itself a prominent place on the civil

service map. At the time the law

establishing the merit system for the

state service took effect, October 1,

1920, civil service administrators took

note principally of two things that

Maryland was the first of the states

below the Mason and Dixon line to

establish a state-wide merit system and

that it had decided to try out the ex-

periment of a one-man commission.

The success of the new system, how-

ever, has since led to considerable

speculation as to whether the results

achieved have been due to the one-man
commission or to other influences.
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AN ADVANCED LAW

It would be easy to conclude that the

form of commission accounts for the

>t'ul launching of the merit

system in Maryland. As in most
other human affairs, however, the

whole matter is not so simple as to

justify this kind of reasoning. In fact,

a number of factors must be considered

in appraising the situation. Not the

important of these is the law it-

self. In addition to establishing a one-

man commission, it contains a number
of other advanced provisions. A con-

llderahle number of positions were
'1 in the exempt division by the

ature but with the provision
that they might be transferred to the

tied service by the governor and
thereafter taken out only by specific
action by the general assembly. The

provides that the facilities of the

mmi^ion shall l>e available upon
request to any municipality or county
adopting the merit system and also

to the judges of the several circuits

of the state. The commissioner was

required to establish and put into effect

a classification by January I, 1921, or

>n thereafter as practicable, and to

allocate positions to the classes estab-

lished, such action to be subject to the

approval of the governor. The law

requires the commissioner to make a

study of the rates being paid for similar

;services in public and private employ-
ment and to report to the governor
schedules of compensation for each

-s of positions established, including
minimum, maximum, and intermediate

There are the customary pro-
visions with regard to the nature of

examinations. The only backward pro-
vi>ion of the law is the requirement
that the names of five eligibles be
certified to appointing authorities in-

stead of the customary three, two, or

one. With regard to temporary em-

ployees the commission is required to

make certification of one qualified

person, with or without examination.
Other features of the law are manda-
tory requirements for the prescribing

by the commissioner of standards of

performance and the form and scope
of the records that appointing au-
thorities must keep as a basis for the

determination of the efficiency of the

employees; the checking and certifica-

tion of pay rolls before payment; and
the making of demotions and removals

only for cause upon written charges
after the employee affected has an

opportunity to be heard by the com-
missioner in his own defense. Such
a law, in a word, contains legislative
sanction and authorization for high-
class civil service administration.

THK GOVERNOR'S EXCELLENT ATTITUDE

Another favorable circumstance of

equal or even greater importance has
been the attitude of the governor, Al-

bert C. Ritchie. Governor Ritchie
from the beginning has shown a keen

appreciation of the fact that the merit

system properly carried out is desirable

even essential to make his admin-
istration completely successful. The
civil service law was passed at the be-

ginning of his administration, not at

the end. He appointed as the first

commissioner Osborne I. Yellott, whose

standing in the community was a

guarantee to good citizens that the

new law would be carried out in good
faith and that politics would not enter

into its administration. He approved
the expenditure of money, both from
the commission's appropriation and
from his own contingent fund, to

employ Griffenhagen & Associates,

Ltd., an organization with a national

reputation in employment matters,
under Mr. Yellott's direction to devise
a classification plan, to allocate posi-
tions to classes, and to help the com-
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missioner to write the rules, design

forms, work out the office system, and
select and train the technical and
clerical staff.

When fanciful or real objections were

raised by administrators or others

opposed to the merit system, Governor
Ritchie supported the new law by
pointing out that its few hampering
provisions must be put up with be-

cause of the greater good that would
come from its many excellent features.

When it was shown that a trained

chief examiner was essential and that

no person with the requisite experience
could be found in Maryland, he gave
his approval to the importation of

Oliver C. Short, who had had several

years of training in one of the best

civil service schools in the country, the

state civil service commission of New
Jersey. Following Mr. Yellott's ac-

cidental death, Governor Ritchie ap-

pointed Mr. Short as commissioner.

By executive order he transferred to

the classified service 1,100 of the 1,500

positions made exempt in the law. In

numerous other ways he has shown
himself a believer in the merit system
and has lent the influence of his power-
ful office to making its administration

a success.

ACHIEVEMENTS GREATER THAN
ANTICIPATED

With these favoring conditions it

would have been more than passing

strange if the administration of the

new civil service law had not been

successful. As a matter of fact, how-

ever, the achievements have been

greater than could reasonably have
been anticipated. The rules, which
became effective early in 1921 upon
approval by the governor, provide a

normal procedure for handling every
transaction that is likely to arise but at

the same time fairly bristle with such

terms as
"
unless otherwise directed by

the commissioner," "in the judgment
of the commissioner," and "or for

other reason satsifactory to the com-

missioner"; these "exceptions" permit
the commissioner to take into consider-

ation the peculiar circumstances con-

nected with any unusual case. A set

of forms intended not only to serve the

commission's purposes but also to re-

duce to a minimum the work required
of administrative officers was devised

and distributed. In the commission-
er's own office an adequate but simple

procedure was adopted requiring the

services of only four regular employees
in addition to the commissioner him-
self.

The classification plan officially went
into effect February 1, 1921, only

thirty days after the date fixed by the

legislature. The classification titles

are now used for all employment trans-

actions and were written into the

budget approved by the legislature at

the 1922 session. The first examina-
tions were held in January, 1921, and
before the end of that year employ-
ment lists had been established for all

of the active classes and a considerable

number of the inactive classes; lists

have been currently maintained since

that time. Some of the employment
problems given up in despair in other

states have been solved in Maryland.
The superintendents of the variou

state hospitals, for example, are cur

rently furnished with hospital at

tendants who have been given real test

and been found qualified. In the mail

temporary employees have been cer

tified following an examination some-

what less thorough than that which if

given preceding the establishment oi

employment lists; at no time, however,
have temporary appointments been

numerous or long continued in force.

Pay rolls have been promptly checked
and in no case have they been held in

the office of the commission over night.
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With regard to dismissals, it is interest-

ing to note that so far fifteen cases have

been appealed to the commissioner and
that the decisions of the appointing
authorities have been upheld in all

except one case and in that one case

the charges were filed as the result of

misinformation.

LAW HAS CONFIDENCE OF
ADMINISTRATIVE OFFICERS

Perhaps the best evidence of the

manner in which the new law is working
is the confidence reposed in it by ad-

mi M istrative officers. So successful has

been its administration that there is no

h. station in bringing charges against
inefficient employees. Many of the

appointing authorities, particularly in

institutions, now ask the commissioner

not to send them five eligibles to inter-

view, but to make the selection himself

and to send one eligible ready to begin

work; in view of the difficulty en-

countered in many jurisdictions where

appointing authorities are reluctant

to make a selection from the persons
whose names are certified, this is high

praise indeed.

The action of the legislature in the

.' session, the first following the

i<*e of the new law, was almost as

complimentary. There were no seri-

ous at t acks upon the merit system and

[ministration; on the contrary, its

position was immensely strengthened

by the reorganization of the state

government effective January 1, 1923.

The former positions of state employ-
ment commissioner and chief examiner

and secretary are abolished and the

position of director of the department
of state employment and registration

created; the director has a place in the

governor's cabinet along with the heads

of eighteen other departments. The
director is made the spokesman for the

numerous examining boards, and the

board of public works, consisting of

the governor, the comptroller, and the

state treasurer, are given the power to

authorize the director to perform
secretarial, clerical, and other work for

them.

WHAT SHARE OF SUCCESS DUE TO ONE-
MAN COMMISSION?

Attempting to determine how much
of the success of the civil service law

in Maryland is due to the one-man
commission and how much to other

factors is almost as futile a proceeding
as trying to determine who won the

war. There seems to be no doubt that

under a friendly administration the

one-man commission has operated with

greater efficiency than would have been

the case with a larger body; that is,

both actual experience and theoretical

reasoning lead to the conclusion that

the one-man commission makes for

administrative efficiency.

In this connection, the provisions of

the law requiring that the adoption and
amendment of rules are subject to the

approval of the governor and that the

adoption of the classification plan and
the allocation of positions to classes

likewise must receive the approval of

the governor before becoming effective

have made the commissioner's position
easier with regard to the quasi-legisla-

tive matters which he must handle; the

governor, an elective officer, shares

responsibility in these matters. The
law specifically states, however, with

regard to removals that "the finding

and decision of the commissioner

. . . shall be final and shall be

certified to the appointing authority
and shall be forthwith enforced by such

authority"; but in this quasi-judicial
matter there has been no real trial of

the one-man commission owing to the

fact that the appointing authorities

have been almost uniformly upheld
when appeals have been made by dis-

charged employees. The commission-
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er's recommendations as to standard

rates of pay were in considerable part

disregarded in making up the biennial

budget in 1922; whether the recom-

mendations of a three- or five-man com-

mission would have received greater

consideration cannot be told. In this

connection, however, it is significant

that in the second (the 1922) report

the commissioner recommends to the

governor
"
that you appoint a commit-

tee to work out and submit a standard-

ization plan"; presumably the commis-

sioner would be a member of such a

committee if it were appointed.

SUMMARY

To summarize, those who are fa-

miliar with the experience of the one-

man commission in Maryland would

have no hesitancy whatsoever in saying

that the results during the two and a

half years it has been in operation have

been successful beyond expectations.

There has been an almost complete

absence of the friction which might

reasonably have been expected, while

the positive achievements are no less

than startling. The one-man com-

mission, however, is not the only factor

which has contributed to these results.

Other factors which must be taken into

account are the advanced provisions of

the law itself, the complete and sane

rules which have been put into effect,

the securing of the best technical advice

in launching the new system, the selec-

tion of a high-class commissioner and of

a trained secretary and chief examiner

who was later made commissioner, the

working out and adoption of a duties

classification plan as the first step under

the new system, the use of the very

best types of modern tests to establish

employment lists, the sympathetic
interest and earnest support of a chief

executive thoroughly convinced that

the merit system is essential to the

success of his administration, and a

consistent carrying out by the technical

and clerical staff of the commission of

the very best procedure that has been

developed throughout the country in

civil service administration. Under

such circumstances failure or, indeed,

anything less than a high degree of

success would be unthinkable. It can

confidently be stated, however, that

there has been nothing in the experience

of Maryland to indicate that the one-

man civil service commission would

not be a brilliant success elsewhere

always providing the right man were

chosen for commissioner.



WHY WE NEED EXCESS CONDEMNATION
A Boon to the Property Owner A Blessing to the Public

BY LAWSON PURDY
For many years President of the Commissioners of Taxes and Assessments of New York City

Excess Condemnation is a poor word for a good thing. It simply
means the power to apply eminent domain to land in excess of that

physically needed for an improvement but incidental to it. The pur-

pose is usually either to protect the improvement or to put the incidental

land to its best use. : : : : : : : : : : : : : : : :

No city is ever finished. City plan-

ning is never done. As cities grow
they must be replanned from time to

time. Old streets must be widened or

new streets must be opened. Open
spaces must be provided. Parks must
be laid out. The opening of new
streets through settled parts of cities

is a costly undertaking and so is the

\\ii lining of old streets; but the cost

alone is not the worst obstacle. When
atreets are widened or new streets are

opened the abutting land usually is

left in parcels that cannot be improved
to advantage. Sometimes well-shaped

plots are never assembled and it always
takes a long tune to develop such a

street.

To overcome these obstacles it is

necessary to condemn the land for the

street and the land appurtenant to the

street sufficient in area to form suitable

building sites. This procedure has

come to be called excess condemnation.

Perhaps unfortunately so called be-

cause in reality it is not the condemna-
tion of land in excess of what is needed
for the improvement, but the condem-
nation of so much land as is necessary
to make the improvement effective.

The state of New York was a pioneer
in this country in its use of excess

condemnation and unfortunately the

first to condemn excess condemnation
as unconstitutional. In 1812 the city
of New York was granted the power to

condemn remnants of lots taken for a

street or park opening. The power
was used in the opening of a number of

streets, but in 1834 in the Matter of

Albany Street (11 Wend 149) it was held

that the city could take and dispose
of surplus land subject to the owner's

consent; without his consent surplus

land could not be taken. Later the

same decision was rendered by the

court of appeals in 1850 (3 N. Y. 511).

In the state of New York, therefore,

it became necessary to amend the

constitution in order to obtain the

right to take land appurtenant to the

land taken for a street or public place.

The constitution was so amended in

1913. Similar amendments have been

adopted to the constitutions of Massa-

chusetts, Ohio, and Wisconsin.

EVILS OF TAKING LAND SUFFICIENT FOR

STREET ONLY

During the last thirty years several

streets in the lower part of Manhattan
in the city of New York have been

widened: West Broadway in 1894; La-

fayette Street in 1903; Varick Street in

1913; Delancy Street somewhat earlier.

Not one of these streets shows an

orderly development. There are oc-

casional good buildings and then mere

shanties. One who is familiar with

tax maps can see the reason when he

looks at the map. One illustration is

presented on page 5 showing the west

363
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MAP SHOWING RESULTS OF STREET WIDENINGfIN NEW YORK|CITY.
(Note large number of little parcels incapable of suitable development.)
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WEST SIDE OP LAFAYETTE STREET, NEW YORK I \\ I I \ I M \KS AITKK
BEING WIDENED.

(Note billboards and building development out of harmony with surroundings. Suitable buildings
would have been warehouse* eight or ten stories high, as shown one block distant)

the street to be put to the use for

which it was designed when it was
\\ iiirned. As it is, the street is serving

at many points as a convenient place
for the posting of billboards. The
owners of billboards contend vigor-

ously that they are artistic and add to

the attractiveness of the city. There

they are in the picture; form your own

opinion about them.

REMNANTS USELESS IF LEFT IN PRIVATE

HANDS

In nearly all American cities all or

part of the expense of opening streets

or widening streets is assessed on

property benefited. It is not uncom-
mon for the owners of land that is

assessed for widening a street like La-

fayette Street or opening a new street

like Seventh Avenue to complain
bitterly of the burden imposed upon

of Lafayette Street as it looked in

1915, twelve years after it had been

uidcnnl. On the opposite page is the

tax iii:i|>. Suitable buildings for that

location would be warehouses eight or

ten stories high, similar to those which

-how in tin- picture a block distant.

Such IniiNlings cannot be erected on

lots 23 feet deep and 20 feet wide, or on
a sliver 23 feet wide at one end and
three feet wide at the other and 77 feet

long. The picture shows the rears of

buildings erected on the parallel street

to the west, Crosby Street. Even
those lots are too narrow and too shal-

low in most cases for really good
buildings. Had the city taken the

whole block and replotted it and then

sold it under appropriate restrictions,

new buildings would have been erected

at once that would have been profitable
to the owners and would have enabled
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them. These complaints act as a

check upon the imposition of proper
assessments and upon the widening
of streets that ought to be widened and

the opening of streets that ought to be

opened. In great measure this is so

because the complaints are well

founded. The owner of one of those

little parcels of land on Lafayette

Street, shown on the map, cannot get
the benefit of the street widening unless

he acquire other land or sell his lot to

the owner of some neighboring land.

It sometimes happens that the title

is bad to somg of these lots; that they
are held in trust and cannot be sold;

sometimes the owner is a foolish pig
who wants more than his share, fails to

sell at the right time, and holds up the

whole improvement. Nobody is the

gainer.

In the case of the widening of De-

lancy Street the existing lots ran

parallel to the widened street. On
many of the blocks slivers of land, 100

feet long, were left varying in width

from 15 inches at one end to 5 feet or

6 feet at the other. The lots lying
back of these slivers were usually 25

feet wide. It is almost an invariable

rule that the major part of an assess-

ment for a street widening is imposed
on the first 100 feet, and the first 25

feet pays a much larger percentage
than the next 25 feet. Often the first

25 feet pays three quarters of the whole

assessment imposed on an area 100

feet deep. What could the owner of

the sliver do with it? He might sell it

to his neighbor. W;hat could the

neighbor do with it, who had a tene-

ment house on a lot 25 feet wide parallel

to Delancy Street? What could he do

with the sliver? Next to him was
another tenement house 25 feet wr

ide.

If the buildings had been torn down
and the land united in one ownership
its value would have been increased

tremendously by the widening of the

street and the fact that the widened
street formed the approach to a bridge
used to capacity. The burden of

these assessments at the time they were

imposed was a cruel burden. So it

has been in many cases; so it always
will be, when land cannot be put to its

appropriate use because of its shape or

size.

In 1905 Livingston Street in Brook-

lyn was widened by 30 feet, making the

street 80 feet wide instead of 50 feet

wide. The lots on the southerly side

of the street were reduced from the

depth of 100 feet to 70 feet. The
awards for the land taken and the

buildings damaged and the consequen-
tial damage to the land that was not

taken amounted to $1,989,000, while

the total assessed value of the land and

buildings was $1,268,000. There was
such complaint by the owners of the

assessments imposed upon them that

finally the legislature passed an act to

impose the entire expense upon the

city. Six years later the value of the

land that was left, being 70 feet deep
instead of 100 feet, was $2,073,000,

a sum $83,000 in excess of the awards

for land and buildings and three times

as much as the land alone was assessed

for in 1905.

In this case if the city had taken the

70 feet remaining there would have

been no question of assessment; the

land could have been sold readily with

appropriate restrictions with the re-

quirement that it should be built on at

once; the property would have been

improved adequately and the city

could have recovered two thirds of the

cost, if not more.

In 1913, to form a thoroughfare from
downtown Manhattan northward, an
old street called Varick Street was
widened and Seventh Avenue was ex-

tended south to meet Varick Street.

This street is today a great thorough-
fare. It is an admirable location for
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certain kinds of business. Some good

buildings have been erected. The

improvement of the street, however,
has been delayed because of the perfect

mess in which land-ownership was

placed by the widening. On one block,

for example, where an appropriate unit

for development would be not less than

100 feet by 100 feet, there are eight
lots varying in depth from 12 feet to

S3 feet and varying in width from 4

feet to 39 feet; but the SO foot lot is a

wadfi
These illustrations can be matched

in any city where streets have been

widened through an old section. The
more irregular the old streets were and
the greater the need for a new street

the worse is the condition that is left

when the new street is opened.

BENEFITS Or EXCESS CONDEMNATION

Let us consider what a judicious use

of excess condemnation can do. Every-
one who has been in London knows

Immberland Avenue running from

Trafalgar Square to the 1

'

That

street was cut through land which had
not been built upon; it was bought
from one owner. The cost was $3,557,-

000. The city sold what it did not

need for $4,156,000. This was an

extraordinary opportunity not likely

to happen anywhere else. There was

great demand for sites on Northumber-
land Avenue for hotels and other large

buildings fronting on this wide avenue.

The profit to the city is only an in-

cident. The great value was the de-

ment of Northumberland Avenue

quickly and appropriately with ade-

quate buildings.

Every recent visitor must know
sway. Kingsway runs from the

St rand north to Holborn. This under-

taking was commenced in 1899. A
street 100 feet wide was put through
what had been a very poor section.

The operation consisted not alone in

opening the new street known as

sway, but in widening the other

streets including Aldwych Street.

Twenty-eight acres were condemned
"of which 12J were dedicated to the

public in the form of new streets, leav-

ing 15} acres available for building sites.

The length of the street is 1,100 yards,
the width 100 feet." l

Mr. Swan says further:

The operation involved the demolition of 000

building! and the displacement of 3,700 persona

of the working claM. The clearance of the in-

sanitary areas in the neighborhood of Clare

Market, which was included in the scheme, dis-

placed an additional 3.17i working people.

Provision for rehousing all these people had to be

made. Furthermore, disturbed trade and other

interests, numbering 1.500 in all. had to be com-

pensated. No satisfactory figures as to the

relative sums paid in compensation for injuri-

ously affected business interests, cost of works,

land. etc.. have been obtained, but the total

gross cost of the entire improvement, which was

just recently completed, is about $24.330,000.

Through a recoupment of $80.459,000 the net

cost has been reduced to $3.871.000. The re-

coupment is. therefore. 84 per cent of the total

gross cost. The Council has not yet disposed of

all its surplus land, but since the prices realized

on the parcels sold are in excess of those at first

expected, there is sanguine prospect that the net

cost of the improvement will be less and the

per cent of recoupment correspondingly greater,

than that stated.

The notable thing about this Kings-

way improvement is the use to whirl i

Kingsway has been put. The London

County Council has sold or leased the

land with restrictions such that every

parcel is improved in an orderly, effec-

tive way. Only lately the land lying

between Aldwych Street and the

Strand has been let to American in-

terests for the erection of the Bush

Building. The London County Coun-

cil has seen to it that the Bush Building
is a superb ornament to London and it

has one of the most commanding sites

1 "Excess Condemnation." by Herbert Swan.
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in London. It will pay a very good
rent to London for ninety-nine years.

CONCLUSION

Every American city should have

the power of excess condemnation

though that power should be used

discreetly. Every state constitution

that does not permit excess condemna-

tion should be amended and the

amendments to the constitutions of

New York, Ohio, and Massachusetts

furnish models. Every city should

be given the power. Suitable statutes

covering the various details necessary

may be found in the charter of the

city of New York.

It should be borne in mind that in

many cases of street openings it is not

necessary to condemn adjacent land,

and that when the power of excess con-

demnation is exercised it must not be

exercised in an arbitrary fashion. The

map showing the land to be taken

should be based on existing property
lines and the avoidance of destruction

of existing valuable buildings. The

line separating the property to be
taken from that to be left cannot be
a straight line. It must follow the

property lines so as to take land suffi-

cient to form suitable building sites

where necessary and never to leave

unusable parcels. When the improve-
ment has been made the land should be

sold or leased with such restrictions as

shall result in the prompt improve-
ment of the property with buildings
best adapted for service on the new
or widened street.

The use of excess condemnation
often may make possible and profitable

the opening of streets through con-

gested territory, the widening of old

streets, and sometimes the destruction

of insanitary buildings by opening small

parks, and sometimes the improvement
of the land next to such parks with

modern and sanitary dwellings.

There are almost no possibilities for

evil in this legitimate power which has

been exercised profitably in foreign

countries; there are enormous possi-

bilities for good.
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StaVorrf Unuerrity. California

The "bifurcated sfsnon" (which it fulfilling many of the hopes of it*

*pon*on} and the breakdown of national party line* an the out-

ttanding feature* of California'* leyi*laturt ur*et the still ha*

THE DEMAND FOR A UNICAMERAL BODY

crtheless the mere fact that tin-

resolution has been introduced must be

regarded as symptomatic of a patho-
.1! < ondition. jMilitirally shaking,

in the state legislature, which cannot

be lightly passed over. The signifi-

cance of tin- nliesofcour

tin- motives which prompted it. What
is the defect which needs to U' cured?

the answer to this question which

leads us to make further inquiry into

the California situation.

It appears that a legislature of one

house is not offered wholly or even

mainly to correct the evils which are

commonly and with reason attributed

to the legislature of two houses. <>f

course there have been times in the

history of the stato when the bicameral

principle defeated not only popular
desires but also the ends of sound public

policy and honest government. That

has been true occasionally even during

the past dozen years when both houses

have been under the control of the so-

called "progressive" elements in the

state. And iu the Forty-Fifth Session,

which convened January 8, 1923, the

two houses are not in close accord, one

tending to work with the "admini-t ra-

tion," ije. t the governor, and the other

against it. But this is regarded by

Eotrua'a N<>TE. HIM is the 6nt at a

of article* upon oar Ute Irgishtures. Typical

states, cut. west, north and iouth. will be writ-

ten up in subsequent issue*.

THERE has recently been proposed
ilifornia a constitutional amend-

ment providing that the legislature in

its present form lie abolished It i>

proposed to substitute for it a "Council

of State" numbering fifty members.
The suggestion to substitute a uni-

cameral legislature for the bicameral

system is no longer novel - t o be

startlm \or are the details of the

California proposal particularly star-

The council would have com-

plete legislative powers, subject of

course to the limitations imposed by
the constitution; it would meet \>\

ennially and remain in session con-

tinuously until its work were finished;

tach member would be paid $5,000

per year. The members would be

elected by popular vote from fifty

electoral districts of approximately

equal population, but no county or

city would have more than two repre-
sentatives. The proposal, in spite of

the fact that it is seriously offered, has

occasioned only a temporary flicker

of interest, for it is generally ad-

mitted that the possibility of adopt-

ing such an amendment is exceedingly
remote.

Ml
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both factions as a temporary condition,

and it probably is; in all probability
one side or the other will control both

branches in the next session. The key
to the purpose in the present proposal
is found not so much in the idea of a

single chamber as in the provision that

no county or city is to have more than

two members in the Council of State,

though the districts are to be approxi-

mately equal in size. The main prob-

lem, whether the legislature remains

bicameral or not, is one of securing a

proper basis of representation.

"ROTTEN BOROUGHS" HERE ALSO

The senate and assembly of the

California legislature are composed
respectively of forty and eighty mem-
bers. For the purpose of electing

these members the state is divided into

forty senatorial districts and eighty

assembly districts. The constitution

provides that the senatorial and as-

sembly districts respectively shall be

as "nearly equal in population as may
be, and composed of contiguous terri-

tory," and that no county shall be

divided to form districts unless it con-

tains sufficient population to make two
districts and that no part of any county
shall be united with any other county
to form a district. It is further di-

rected that "the legislature shall, at

its first session after each census, adjust
such districts and reapportion the

representation so as to preserve them
as near equal in population as may be."

It is the question of reapportionment
and its vexing attendant problems
which has brought the composition of

the legislature to the fore as a live issue.

Under the reapportionment law of

1911 various inequalities exist, in fact

existed at the time the act was passed.
For example, Santa Clara county con-

stitutes two senatorial districts and two

assembly districts, though the former

should be twice as large as the latter.

On the other hand Fresno county
constitutes one senatorial district and
three assembly districts, though it was
smaller in 1910 than Santa Clara

county. With the changes in popula-
tion recorded by the census of 1920 the

discrepancies are more patent. For

example, both Fresno and San Diego
counties, each represented by one sena-

tor, are now more populous than Santa

Clara county. A more obvious and
more important contrast is that be-

tween Los Angeles and San Francisco

counties. A fair apportionment would

give the former eleven senators and

twenty-two assemblymen instead of

eight and fifteen respectively as at

present, while San Francisco would be

entitled to six senators instead of seven

and twelve assemblymen instead of

thirteen. Other southern counties

would be entitled to similar gains at the

expense of northern and interior coun-

ties. The only proposal for reappor-
tionment which had the slightest

chance of acceptance allotted to Los

Angeles nine senators and nineteen

assemblymen, and did not disturb the

basis of representation at all in many
counties. Yet it was not reported out

of committee in the senate for the

reason that neither the San Francisco

members nor those from the interior

counties will stand for even that small

an increase in the representation from
Los Angeles. The only bill upon which
a vote was taken still further favored

Los Angeles county and was decisively
defeated when reported in the as-

sembly.

SAN FRANCISCO VERSUS LOS ANGELES

The reason for the failure of reap-

portionment bills in the recent session

of the legislature may be found partly
in the antagonism between the rural

and suburban districts and the large

cities, a familiar political phenomenon
in many states. In California this
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line of division is crossed by another

created by San Francisco's jealousy
of the increasing population of Los

Angeles and Alameda counties. In

1900 the population of San Francisco

county was twice that of Los Angeles.

By 1910 Los Angeles county had in-

creased at the rate of over 200 per cent

and with a total of 504, IS 1 had a

population nearly 100,000 greater than

San Francisco. In 1920 San Francisco

county had increased to a little above
the Los Angeles county figure for 1910,

while iu rival had attained a popula-
tion of close to a million. Thus while

Los Angeles county increased in the

last decade at the rate of 85 per cent

and Alameda county at the rate of 40

per cent (about the rate for the state

as a whole), the increase in San Fran-

cisco was at the rate of but 21) per
cent. Small wonder that the citizens

of the one-time metropolis of the Pacific

Coast are wounded in their pride and
that its politicians simple s<> <!

minedly to retain an inevitably dimin-

ishing political presti

The proposed council composed of

fifty members with no more than two
from any one county, if established,

would doubtless put an end to the

decennial squabble over reapportion-
ment, for the counties likely to get two
members are San Francisco, Los An-

geles and possibly Alameda, thirty of

the other counties probably would get
one memlxT each, and the remaining

twenty fi\e counties would be grouped
in such a way as to provide the other

fourteen districts. Increase in popula-
tion of counties would have little effect

on the desire for readjustment as long
as no county, no matter how large,

could have more than two members.
That this is a fair basis to representa-

tion of all the interests of the state

would scarcely be admitted by many
members of the legislature. The pres-
ent system is illogical enough, for it

provides two houses to be elected in the

same way, though the constituent 'ic<

are organized differently, and it at-

tempts to secure representation in

proportion to population while at the

same time trying to preserve the

county as an electoral unit. But with

the legislature composed as it no\\ is,

it is too much to expect it to agree to

limit the counties to two representa-
tives in a single-chambered body. The

representatives of the larger counties

would combine to defeat such a pro-

posal however much they may oppose
each other in the attempts to get the

lion's share of the representation under
the present system. Nor would a

proposal to adopt a scheme of propor-
tional representation help matter-.

The only feasible plan would be the

Hare system, and this would be re-

garded as impracticable unless the

state were divided into six or eight

districts. The problem of setting dis-

triet Ixmndaries recurs, and the resjM'c-

representation of San Francisco

and Los Antreles raises the same prob-
lem over again. Even if it were possi-

ble to make up acceptable groupings of

counties into districts, or to treat the

state as one big election district, it is

scarcely probable that the present

legislature would accept proportional

representation. Obviously it would
be expected that under an effective

scheme of proportional representation
Los Angeles county would secure a

greater representation than San Fran-

cisco, and that the more populous
counties generally would be represented
in unduly greater proportion than the

less populous.

NO HOPE THROUGH I. & R.

It would seem that the establishment

of a just or even of an acceptable basis

of representation in the California

legislature offers an insoluble problem
unless the voters themselves should
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take a hand in the matter and by the

initiative and referendum make the

change directly. And even that possi-

bility is rather remote. In the first

place some agreement would have to be

reached between leading citizens in the

different sections of the state, a process
even more difficult outside the legis-

lature than in it. And the chances are

that even if a plan of reapportionment
were agreed upon one or more counter

plans would be offered, with the result

that none would be adopted. The

inequalities in representation in the

California legislature seem destined to

continue for some years, and continuing
will in the near future constitute an

increasingly important cause of irrita-

tion, friction and distrust. The situa-

tion is unfavorable for the accomplish-
ment of any unified program of

constructive legislation.

PURPOSE OF SPLIT SESSION

The proposal to establish a council

carries with it also another change
with respect to the California legisla-

ture. The council is required to be in

continuous session until it finishes its

work. This is undoubtedly intended

deliberately to abolish the practice

inaugurated with the amendment

adopted in 1911, which provides that a

session of the legislature, except an

extraordinary session, must at the

expiration of thirty days after its

commencement take a recess for not

less than thirty days. Upon reas-

sembling after the recess the legislature

may remain in session as long as it sees

fit, but an attempt is made to dis-

courage the introduction of new bills.

This so-called "bifurcated session"

was advocated by those who proposed
it for four purposes. It was argued
that, after a thirty-day session during
which all the bills which were likely
to be considered had been introduced,
a thirty-day recess would be useful in

giving the members time to consider

and digest these measures and reach

some conclusions as to their merits. It

would also give the public a chance to

get acquainted with the problems fac-

ing the legislature and to advise the

members so that there might be some
chance of a nearer approach between

public opinion and legislative action.

In the third place it was expected that

the legislature might use the thirty-day
recess for the purpose of conducting

investigations either into the conduct

of administrative branches of govern-
ment or upon such public questions as

were most pressing at the time. Fi-

nally it was expected that the provision
for a recess would prevent the introduc-

tion of measures late in the session

when they might be rushed through
without adequate consideration.

REASONABLY SUCCESSFUL

These expectations with respect to

the divided session have generally been

realized, though not all members use

the recess for the purpose intended,

nor does the public generally take

enough interest in the work of the legis-

lature to inform itself. Nevertheless

the recess has been found very useful

by chairmen of committees in affording

them time for the analysis of bills and
in the preparation of committee re-

ports; and the fact that the clerical

staff of the legislature is kept busy dur-

ing the recess in publishing and mailing
thousands of copies of the bills is in-

dicative of some interest on the part of

the public. During the session of 1921

the one month's recess was taken up
with a debate over the proposed revi-

sion in the tax law which engaged the

attention of the citizens from one end of

the state to the other. It is not too

much to say that this delay afforded the

proponents of the measure an oppor-

tunity for securing a very wide discus-

sion without which they would have
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had no chance whatever of securing its

passage. It is quite possible that in

/ session there will be at least one

measure of such transcendent im-

portance that a thorouuhu'oin^ discus-

sion will be highly desirable if not

absolutely necessary. For that reason

if for no other the thirty-day recess

ouuht to be continued. Perhaps an

equally important advantage will be

the opport unity which the recess offers

on legislative investiga-

tion-. So far not a great deal of

uce is available to judge of it*

ticance from this point of view.

During the session of 1948 several

sjH-cial committees conducted investiga-

tiims on a variety of subjects. Most
ic -ant of these were the inquiries

int.. the expenditure of money in

ii MI campaign^.
With the adoption of a new budget

procedure it is possible that the l>i-

furcated session will find another use.

The governor is now required to submit

the hu.L'et within the first thirty days.

If he should introduce it at the begin-

of the session, the first month may
be taken up with the consideration of

his proposals. It is possible that the

budget might be disposed of before the

recess, thus leaving the recess and the

following session to take care of the

work of legislation proper. This would

be particularly useful if it turned out

that the budget required changes in

the tax system. The appropriations

having been settled first, the exact

kind of tax could be determined upon
after an investigation to be undertaken

during the recess period.

Doubtless other uses for the recess

period will be developed. At any rate

the more important members of the

legislature, those who take their re-

sponsibilities seriously, do not look

with favor upon any measures to re-

establish the continuous session.

ONLY NOMINALLY PARTISAN

One important feature of the Cali-

fornia legislature would probably not

be disturbed by the proposed single-

chambered council. It would con-

tinue to be nominally partisan but

really nonpartisan. As long as the

California primary law remains as at

present it is possible for one person to

be a candidate for the assembly or

senate in the primaries of all the politi-

cal parties. If he can secure the high-

tc in each of the party primaries
in his district he can become the can-

didate of all of the parties. A majority
of the members of l<th the 1921 and
1923 sessions of the legislature had been

nominated by two and in some cases

three or more parties for the offices

which they held. All but a very few
of the mcml>ers of the legislature are

registered as Republican, hut the fact

that they were also candidates of the

Democratic, Socialist, Prohibition and
other parties indicates that the label

"Republican" is of significance only
for the purpose of getting votes.

The organization of the legislature,

therefore, does not follow partisan lines

as it does in New York, Ohio, Missouri,

and other states. In 1911 the so-called

"progressive" element in the state

was successful in securing the election

of enough members to control the

Republican caucus. Since that time

there has been only one caucus, com-

monly called "the caucus." It has

been attended by all those known as

progressives as opposed to the machine

or reactionary members. It has suc-

ceeded in every session down to 1923

in organizing both branches. A part

of this success has been due, beyond
doubt, to the fact that the governor of

the state during this period has been

a progressive Republican. His power
over the appointment to state office

has given him very important influence
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over legislators. For this reason, and
because the little patronage at the

disposal of the two houses themselves

will go to those who belong to the

majority, there has been little difficulty

in maintaining a strong "caucus" or-

ganization in spite of the many changes
in membership from session to session.

It is significant that with the inaugura-
tion of a governor of different stamp
in January, 1923, the situation in the

legislature has changed. The senate

was organized by the "caucus," but

the assembly came under the control

of the adherents of the new governor,
who in their own rival caucus planned
the organization afterward effected.

It must be admitted that this type of

partisanship more nearly represents the

true divisions of public opinion in the

state than the traditional splitting

along the lines of national parties still

so characteristic of legislative organiza-
tion in many states. The frank dis-

regard of the names Democratic and

Republican in state politics is enabling
the voters of California to meet then*

domestic problems more honestly and

intelligently.

THE COMMITTEE SYSTEM

Doubtless a single-chambered legis-

lature would not eliminate another

time-honored institution, the com-
mittee system. In California this

obviously inevitable legislative device

has nourished unchecked. In the sen-

ate there are just forty committees,
with forty chairmanships. Need one

be reminded that there are just forty
senators? In the assembly the mem-
bers have done their utmost, but so far

have created only fifty-two committees.

Apparently the legislative imagination
has its limits. Of course the real work
of the session is done by a few impor-
tant committees, and all the important
members are on these committees.

Yet there is gam in dividing the work

of legislation, as is done in the senate,

by making each member responsible
for the bills on some one subject.

If there is anything to criticize it is

found in the opportunity offered for a

flagrant though limited spoils system.
If there are committees there must be

committee clerks, and who are so likely

to make good committee clerks as the

political friends of the various commit-

tee chairmen? Indeed the members'

own families furnish the best candi-

dates for various legislative "jobs,"
or at least it so appears to some twenty-
five of the members. However, the

total number of attaches is so small and
the need of the members for clerical

help is so great in the closing weeks of

each session that objection to the

numerous committee clerkships meets

with small sympathy.

PUBLICITY FOR THE LEGISLATURE

In the matter of providing oppor-

tunity for publicity the California

procedure leaves little to be desired

except in one particular. The only
official records of the legislature's ac-

tivity are the journals. Now the

journals are only the merest skeleton

outlines of the actual procedure. About
the most that can be learned from them
is the names of the members who intro-

duced bills and resolutions and the way
the members voted on the various

measures. These facts are of great

importance to the public, but more

significance attaches to the reasons

which impelled members to vote. Of

greater interest still are the doings of

the committees. Unfortunately, how-

ever, the records of the committee

meetings are not kept in detail nor are

they published; in many cases there

are no records at all. On the other

hand the sessions of the senate and

assembly are of course open to the

public as the constitution directs.

The meetings of the standing commit-
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tees also are open to the public. It is

true that the committee rooms are

small and do not accommodate a very

large number of persons, yet the meet-

ings of committees dealing with im-

portant measures are always well at-

tended, and there is ample opportunity
for representatives of all the interests

of the state to make their views known
to the members.

On the whole the general public

knows what has been done only through

following the record of events as re-

ported in the press. With respect to

the sessions of the chambers the news-

paper accounts are reasonably ade-

quate, though the bias of the journals
of the state makes it impossible to get a

complete record from any one paper.
The representatives of the press have

their desks on the floors of the cham-

bers, not in the galleries as is the usual

case in most states. This affords them

opportunity to confer with members
while debate is in progress and to keep
in dose touch with the course of legis-

lative events. But as concerns the

work of committees the journali-ti<

record is not very useful, as it is only

mentary. The representatives of

the various papers rely apparently

upon the accounts given them by such

members of the committees as they

happen to know well personally. How-
ever, what the public loses by the

failure of the legislature itself to keep

adequate records and of the newspapers
to present complete and impartial

reports is more than made up by the

remarkable series of books about the

work of the legislature which has been

appearing since 1909. These books,

the work of an able and experienced
free-lance journalist, Mr. Franklin

Hichborn, of Santa Clara, constitute

not only a record of the work of each

session but a penetrating analysis of the

problems presented and of the forces

and interests at work on these prob-

lems inside and outside the legislative

halls. This sort of aid to public

opinion can be supplied neither by
the journals of the two houses nor by
the newspapers.

HOW THE LOBBY WORKS

An interesting feature of the Cali-

fornia legislative practice is the way in

which the so-called lobbyists carry on
their <>i>erations. In most states the

lobbyist, as the name implies, is usually
not very conspicuous in the legislative

chambers themselves, but in California

both houses of the legislature have been

somewhat too hospitable in admitting
\ in tors to the floors of the chambers.

The senate is a little more stringent
than the assembly in this respect. Yet
in both houses almost any visitor is

permitted to enter the chamber, move

freely up and down the aisles and con-

fer with members even during the

formal transaction of legislative busi-

ness. Indeed it is no uncommon thing,
in the assembly especially, for the seats

of members to be occupied by persons
who have no right to be in the chamber
at all. The records of legislative pro-

ceedings in the state in the past fifteen

years reveal many instances in which

a fight over a particular measure was

directed from the floor not by members
but by lobbyists employed by conflict-

ing interests in the state. From the

desks of members and acting through
committee chairman the lobbyists com-

manded the opposing forces as effec-

tively as generals on the field of battle.

Some citizens have been moved to

righteous indignation over the spectacle

of servants of the "corporations" in

command of a group of legislators,

successfully opposing measures to re-

strain the alleged predatory activities

of the railways, the power companies,

and other public utilities in the state.

Others have been equally indignant
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when the commander-in-chief has been

the paid representative of the labor

unions. Nevertheless there is much
to be said in favor of the California

practice as compared with the way in

which the same sort of thing has been

done in Pennsylvania, New Jersey,

Illinois, in times past. At any rate

the representatives of the press have
no difficulty in finding out just who is

responsible for influencing the actions

of the various members. Doubtless

the publicity which the California

methods of lobbying produce offsets

to a very great degree the bad features

of lobbying in general.

The California legislature is by no
means perfect. Its failure to adopt a

just apportionment of representation
is a standing disgrace. Some aspects
of its procedure are hardly to be com-
mended. It has to be curbed by the

"referendum" and its work supple-
mented by the "initiative." But in

spite of its faults, he would be a bold

prophet who would predict the estab-

lishment in its place of unicameral

body within the next generation.

THE TWIN CITIES AND THE HOLDING
COMPANY

THE MINNEAPOLIS STREET RAILWAY STORY

BY H. M. OLMSTED 1

A not very pleasant story of an investigation of the books of a street

railway holding company. : : : : : : : : : : : : : :

MINNEAPOLIS and St. Paul, the

"Twin Cities" of the Northwest, lie

immediately adjacent to each other,

along the upper Mississippi River.

Together they constitute a very con-

siderable section of the population and

power of the state of Minnesota; but

they are separate as to municipal

government and distinct as to distribu-

tion of business and population centers,

and in varying degrees as to political,

commercial and industrial interests

and other characteristics of their

people. The most obvious connecting
link in the situation is the transit sys-

tem of the two cities; and even this

functions through nominally separate

corporations, one for each municipality,

which are in turn owned and controlled

by the Twin City Rapid Transit

Company.
Both cities have had their difficulties

with the street railway companies,

especially since 1914, when negotiations
for new franchises began to assume im-

portance, and since which time matters

of franchises, valuations, rates and

governmental control have occupied
a large place in local and state politics.

In Minneapolis the city engineer, for

the city council, and the Minneapolis
Street Railway Company both made
valuation studies as a basis for a pro-

posed franchise which was favored by
the company but was defeated at the

polls in 1919 after a very active cam-

paign. Conditions brought about by
the war were made the reason for later

1 Associated with Delos F. Wilcox as consultant on public utility matters.
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negotiations between the company and

the governments in the two cities,

which re.Milted in a temporary six-cent

fare in both. Minnesota has long

been known as a stronghold of home
rule, in regard to public utilities as well

as other matters, but in 1921 the state

government became involved in transit

affairs, a bill being put through the

legislature transferring rate-making

powers for street railways from the

it;.-- to the state railroad and ware-

house commission, and in effect abro-

:ig the franchise contracts of the

nti.->. \\liich had thus far remained

unalterable except by mutual consent.

The 1991 street railway act au-

thorized cities to employ experts to

make valuation and rate investigations

nnection with rate cases before

the commission, the expense of such

investigations to be met, up to a

certain point, by the companies.
Tinier this provision each city selected

experts for this purpose, the companies
ng iH-titioned for a seven-cent fare.

Minneapolis selected Dr. Delos F.

Wilcox of New York, and St. Paul

chose Dr. Edward W. Bemis of Chicago.

EFFORT TO GET AT BOOKS OF HOLDING
COMPANY

In the course of the Minneapolis

investigation the Twin City Rapid
Transit Company, which was nomi-

nally the holding rather than an operat-

ing company, appeared to stand in

such an intimate relationship to its

subsidiaries, both as to general finances

and as to operations, that access to its

books and records was deemed to be

necessary. This was denied by the

officers of the company at the start,

except for the books covering a short

period when the holding company ad-

mittedly acted as fiscal agent for the

other companies. The city carried the

matter to the state district courts, and
after an intense legal battle between

the city attorney and the ablest talent

in private practice in the Twin Cities,

including Mr. Pierce Butler, of St.

Paul, it was upheld. In the language
of Judge Horace D. Dickinson,

Laying all fictions aside, the Twin City Rapid
Transit Company is the actual owner and su-

preme authority in the actual operation of the

street railway system of these two cities, includ-

ing the suburban lines. It is a single system,

urban, interurban and suburban, all interlocked

in one harmonious management, which finds its

source in the directorate of the Twin City Rapid
Transit Company. The half dozen local com-

panies which nominally function here and in

St. Paul, true, are corporate, legal entities.

. . . Behind and beyond this screen of local

legal entities, which go through the motions of

actual operations, is the master's hand and the

master's voice, which cannot be mistaken nor

disobeyed.

WHERE DID THE $2,000,000 GO?

No books of account for the period

prior to 1900 were obtained, the com-

pany claiming that these had been

destroyed; but a study of the books

that became available under the order

of the court was instituted. In con-

nection with the investigation of the

results of each year's operations for

the sv -trm. it was disclosed that the

sum of $25,109,380 had been paid out

in dividends on Twin City stock in the

period from 1900 to 1921, inclusive,

whereas $27,158,977.46 had gone to

the holding company out of the earn-

ings of the subsidiary companies dur-

ing the same period, leaving a differ-

ence of $2,049,597.46. The Minneapolis

city council directed Dr. Wilcox to

investigate and report as to this

discrepancy.
It developed that in the period from

1900 to 1906, inclusive, the payments
for dividends equalled the amount
turned over to the holding company by
the subsidiaries, the latter paying the

expenses of the former directly. From
1907 to 1913, inclusive, the holding
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company's books continued to show

no operating expense accounts; but

a total of $503,525.99 was retained out

of the moneys turned over by the

subsidiaries, of which $413,115.59 was

expended through a "special reserve

fund," and $51,949.06 was paid as

taxes, leaving a balance of $38,461.34.

The "special reserve fund" was estab-

lished by action of the board of direc-

tors at a meeting in New York city on

January 28, 1908; the minutes state,

"Upon motion duly seconded it was

resolved that $250,000 of the accumu-

lated surplus of the company be trans-

ferred to a special reserve fund to care

for such extraordinary outlays as may
have to be incurred for purposes other

than operating expenses, such as de-

fending attacks upon the company's
franchise and for discount on bonds."

Of the $413,115.59, the sum of $160,000

was for bond discount; $91,107.85 was

for litigation expenses in the successful

effort, carried through to the United

States supreme court, to establish the

lack of power on the part of the city

to modify the company's franchise

terms, which Minneapolis, in view of

the large profits of the company, was

attempting to do by a "6 for 25 cents"

ordinance; $43,552.16 was for items

described only as "extraordinary ex-

penses not properly chargeable to

operation for the year"; $13,365.52 was

for a traffic survey in Minneapolis;

$3,567 was for various financial or

corporate fees; and $101,523.06 was

for items for which no purpose of

expenditure was shown.

LARGE UNEXPLAINED ITEMS

During the remainder of the period

(1914 to 1921, inclusive) the Twin

City Rapid Transit Company carried

various operating expense accounts on

its own books, and through these

$630,557.02 was expended out of a

total of $1,546,071.47 by which receipts

from subsidiaries exceeded payments
for dividends during the eight years
in question. The chief expense ac-

count was "Salaries and Expenses of

General Officers," amounting to $250,-

448.94; this was in addition to the

salaries of the same group as officers

of the subsidiaries, an amount ap-

proximately twice as great being paid

by the latter. The next largest ac-

count was "Miscellaneous General

Expenses," totaling $217,277.63. More
than half of this was money turned

over to officers of the company in addi-

tion to their salaries, the use not ap-

pearing on the books. The account
also included smaller amounts turned

over to various other individuals

without the purpose being indicated;
and many miscellaneous items such as

directors' expenses, transfer fees, post-

age, etc. Another account was "Law
Expenses," through which $150,422.89
was expended. The largest items were
an unexplained payment of $35,341.11
to the Capital National Bank; $34,300
to E. E. Smith, $24,663.23 to State

Senator George H. Sullivan, $18,350
to W. D. Dwyer, $13,500 to N. M.
Thygesen, and $3,250 to R. T. O'Con-
nor. Mr. Thygesen and Mr. Dwyer
were general counsel during this period
for the company and for the subsidi-

aries, from whom salaries were also

received. Senator Sullivan, a leader

in the state legislature, had been to

some extent the legal representative
of the Twin City System in the city of

Stillwater, Minnesota. The connec-

tions of Mr. Smith and Mr. O'Connor
with the legal department were not

generally known. They each received

additional amounts through other ac-

counts. The remaining $12,407.56 of

the $630,557.02 was for minor items

such as stationery, clerical salaries,

etc.

Separated from the group of so-called

operating expense accounts was a
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somewhat related item of $208,486.12

for taxes.

The chief medium of expenditure

during this eight-year period, other

than the "operating accounts," was

the account
"
I'nusual Contingent

which took over a balance from the

"special reserve fund" in 1914.

Throiuih this account $574,528.19 was
dMmrsed. Of this, $227,000 was de-

posited during 1919, 1920 and 1921

in the American Exchange National

Bank; no explanation of its use was
available. $221,571.33 was expended
in connection with the appraisal which

was being made by A. L. Drum &
Company, and $27328.03 was paid to

R. W. Harris, a traffic expert. The
remainder of the payments were chiefly

to a list of individuals, with no indica-

tion of the nature of the services

rendered.

POLITICIANS GET THEIRS

To quote M. 11. Hedges, a Minne-

apolis newspaper man writing in The

Nation for July 19, l!<

The report created unusual excitement. . . .

The two names seized upon by the public with

greatest interest were those of E. E. Smith of

Minneapolis and R. T. O'Connor of St. Paul.

Smith was credited with the sum of $41,000 in

yearly payments from 1916 to 1921, and O'Con-

nor with $20,000 over the same period. If the

names of the late Boies Penrose of Pennsylvania
or of Richard Croker in New York were found on

the secret minute books of the United States

Steel Corporation they could not cause a greater

upheaval of public opinion than did the names
of Smith and O'Connor in Minnesota.

" Ed "
Smith has been the unofficial head of the

Republican State machine and
"
Dick

"
O'Connor

of the Democratic State machine for more than

twenty years. They are bosses of the American

type, genial, loyal to friends and ruthless to

enemies, and meticulously observant of the

"get-on-the-party-band-wagon" philosophy.

They are credited with exercising joint control

of the city councils of the Twin Cities and of the

State legislature. Smith was called by Theodore

Roosevelt "a second Penrose," and from pro-

gressive Republicans in Minnesota he has lately

won the nickname of "Governor Preus's Colonel

House."

Attention of the public was directed, too,

toward the name of a former alderman who dur-

ing the years from 1914 to 1919 received $15,240.

Two members of the Central Franchise League,
who had been known as radicals, who changed
their minds over night about the cost-of-service

franchise, in particular about the high valuation

of $24,000,000 claimed by the company, were

credited with $15,000 and $2,600 respectively.

A former publisher of the Minneapolis Tribune

received $8,000. The secretary of the Minne-

apolis Journal company was credited with $1,000.

When the Journal published the complete Wilcox

report, minus the excerpts from the minute books,

it explained that the sum was for payment of a

campaign for the "prevention of industrial

accidents."

The city council was not satisfied

with the lack of information as to the

use to which had been put the $227,000

deposited in the American Exchange
Bank, and as to the other smaller bank

deposits. Action was brought in the

state district court to compel access

to such information, and on July 25,

1922, the court ordered the company
"
to give a letter of instructions to the

American Exchange National Bank of

New York City, directing said bank to

grant to Neil M. Cronin, city attorney,
and to Delos F. Wilcox and any mem-
ber or members of his staff designated

by him in writing, access to all the

records of said bank pertaining to any
account of the Twin City Rapid
Transit Company in said bank at any
time since January 1, 1919, whether

said account is in the name of said

company, or in the name of Horace

Lowry, president, or in the name of

Horace Lowry as an individual, or in

the name of any other officer or agent
of said company. . . ." The order

also covered access to the stock records

of the holding company, which had
hitherto been refused, and to certain

other supplementary data.
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ACCESS TO HOLDING COMPANY S BOOKS
GAINED AT LAST

An appeal wa.s taken from this order

to the Minnesota supreme court by the

company, and a decision was handed
down by the latter court February 2,

1923, upholding the city's contentions

as to its general right .to the holding

company's records, but denying access

to the information regarding the bank

deposits. The company had made
the statement that no claim would
be made by the Minneapolis Street

Railway Company that these deposits
should be considered "as a part of the

costs, overheads or expenditures of

said company in arriving at or estab-

lishing any rate of fare to be charged

by said company." On this stipula-

tion the supreme court ruled that the

defendants would not be required to

disclose the information, saying, "For
all practical purposes the moneys ex-

pended are to be treated as still in the

treasury of the transit company and a

charge against it in the rate proceed-

ings, and hence the order under review

must be modified."

The right of access to the holding

company's stock records was granted.
An inspection of the latter was ac-

cordingly made, and the actual owner-

ship of the street railways in the Twin
Cities was determined. Among other

matters the interesting fact was brought
out that of the owners of the common
stock of the Twin City Rapid Transit

Company, the New Jersey corporation
which controls local transportation in

and adjacent to these two Minnesota

cities and operates in no other locality,

the majority are residents of Canada.

The decision of the state supreme
court marks the end of litigation prior
to the rate hearing before the state

railroad and warehouse commission,
and it is expected that the latter will

be concluded during'the present sum-
mer.

Thus far the Minneapolis investiga-
tion has had several features that are of

general interest to the student of

municipal government and municipal
utilities features which are dealt with

in these pages. The holding company,
so often immune from investigation,
has had its accounts and records laid

bare, and a practical and concrete il-

lustration of the entry of public utility

funds into local politics has been re-

vealed. To be sure, the city has not

been given as much freedom of in-

vestigation as it felt entitled to; a
member of the council interpreted the

final court decision as giving the right
to investigate legitimate expenditures
but not illegitimate ones ; but in general
as to all records of public utility operat-

ing companies, and of affiliated com-

panies where these serve to screen the

financial operation and status of the

primary company, and even as to the

records of the holding company
the "master's hand" the city's right

of access has been greatly strengthened

by judicial precedent and actual ac-

complishment, won after a thorough-

going contest wherein the issues were

squarely presented and were ruled

upon with unusual definiteness.



CHICAGO'S NEW MAYOR
BY MAYO FESLER

Formerly Secretary City Club of Chicago, now Director Citizen* League of Cleveland

This will tell you about the personality of the man, the campaign he

conducted, the traps in his path and his chances of success. He is the

most striking figure in municipal government to-day. :: ::

WHETHER Chicago is really going to

recover from the political distemper of

ttir past eight or ten years depends

largely upon one man Mayor William

K I )ever. The voters on April 3 indi-

cated that they were ready for such

recovery when they elected him mayor
by a plurality of 103,748 votes. Of
course no one thinks that he alone can

perform the miracle, but if his leader-

ship is exercised in the right way the

disposition of the people is to swing into

line IK-hind a leader who will suppress
crime, give the city a decent and honest

administration, and undertake the

solution of some of the big and difficult

problems confronting it.

No man ever entered the mayor's
office with more general confidence and
with a more sincere and generous feel-

ing of good will on the part of citizens.

Republicans and Democrats alike have

accepted his election as auguring a new
and better chapter in the life of Chi-

cago. Judging him merely by his past

public performances the people believe

that he will measure up to the confi-

dence which they have in him.

A SELF-MADE MAN

Judge Dever is a self-made man who
has given twenty-three years of public
service to the city in which he lives.

Bora in Massachusetts in 1862, he
came to Chicago in 1887 and entered

the tanning trade as an employee. He
worked by day and studied law at

night. He graduated from the law

school in 1890, passed the bar examina-

tion and took up the practice of his

profession.

In 1902 when political conditions

were bad in the old seventeenth ward,
the honest people of the ward, among
whom were Graham Taylor of the

Chicago Commons, induced Mr. Dever
to be their candidate. He was elected

by a good majority and began his

career as a member of the city council.

He was re-elected for four succeeding
terms, each time with the strong en-

dorsement of the Municipal Voters'

League. The League said of him in

1900, "An extremely creditable nomi-

nee;" in 1902, "A man of much ability

and force of character;" in 1904,

"Great credit to his ward;" in 1906,

"Excellent record; exceptionally effi-

cient the ward would do itself an

injustice if it failed to re-elect him;"
in 1908, "A man of independence; a

credit to his ward;" in 1910, "A man
of vigor and principle, possessing quali-

ties of leadership, especially useful in

emergencies unbroken record of hon-

est voting; an alderman of whom his

ward should be proud." Seldom has a

public official in Chicago had such

progressively good commendation from
the Municipal Voters' League.

A LEADER AS ALDERMAN

During his ten years in the city coun-

cil he was recognized as the leader of

381
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the forces which stood for municipal

ownership and operation of transit

lines. He was a Democrat in politics

and voted with his party except when
he believed the majority was wrong.
Then he did not hesitate to vote against
the organization. When the council

amended the Dunne traction ordinance

and Mayor Dunne vetoed it, Alderman
Dever voted to sustain the mayor in

spite of political pressure of the coun-

cilmanic majority. When the question
of higher saloon license was pending
and the friends of the saloon were op-

posing Alderman Dever, because he

was an advocate of the proposed in-

crease, he carried the issue to the voters

in his ward and won an easy victory.

Mayor Carter H. Harrison said of him

once, "I found him able to make up
his mind and keep it made up."
He was elected judge of the superior

court in 1916 and again in 1922. He
was twice selected from among the

superior court judges by the state su-

preme court justices to serve as chief

justice of the appellate division of the

northern district of Illinois. He was

serving on this bench when chosen as

the Democratic candidate for mayor.
Both political parties in Chicago are

rent and torn into factions; and for

some time prior to the spring election

it looked as if Mayor Thompson would

again be able to take advantage of

these factional splits and slide into the

mayoralty for the third time as a

minority mayor. But fortunately for

Chicago, a nonpartisan citizens' com-
mittee was organized at a conference in

the City Club which prevailed upon the

factional leaders in both parties to bury
then- differences and name party candi-

dates behind whom all factions could

unite. When the Democratic leaders

finally united on Judge Dever, who was

equally acceptable to the Sullivan,

Dunne and Harrison factions, and
asked him to be their candidate, he

accepted the nomination with the

distinct understanding that he was

making no party promises and the

campaign should not be a partisan one.

All through the campaign he declared

that if elected, he expected to be a

nonpartisan mayor. Even in his in-

augural he emphasized his intention

of giving the city a nonpartisan ad-

ministration and he urged the council

to organize itself on a nonpartisan
basis.

NO MUD SLINGING IN CAMPAIGN

The campaign was unique in the

history of Chicago. If ever there was
an opportunity to nail a past adminis-

tration on the cross of wasted effort

and political corruption, Judge Dever
had the chance; but he refused to follow

this line of attack. The public, he

said, is saturated with glaring head-

lines about city hall corruption. They
want a rest from this form of publicity.

They want to know whether the candi-

date is sincere and whether he will

perform what he promises. The cam-

paign was singularly free from mud
slinging. Efforts were made to drag
in the religious issue, but Judge Dever
insisted that it had no place in the

contest and he refused to recognize
that any such issue really existed.

During the entire campaign he took

the public completely into his confi-

dence, discussed with them frankly the

problems before the city, but made no
rash promises as to the particular
method of solution. When he dis-

cussed the traction question he frankly
told them that, while he had always
been for municipal ownership and

operation of transit lines, he was not

ready to commit himself as to the

particular terms on which the city

should take over the properties of the

street railway companies. He assured

the people that he would oppose buying

any water in the stock, yet he would
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also oppose confiscation of the property
of legitimate stockholders. When he

was asked regarding the punishment
of the twenty-four indicted school

board members and employes, he re-

1 to make any attack upon them
and declared that, although 70,000

children were going to school in tin

shacks, while school funds were being

squandered, he did not propose to say

anything that would make it difficult

for these indicted men to get a fair

trial.

Warmly supported by many business

ami professional men like Colonel A. A.

Sprague, Graham Taylor, Professor

Charles E. Merriam and Raymond
Robins, Judge Dever convinced the

voters of his sincerity of purpose, and
as a result was elected by the second

largest majority ever given to a mayor
in the history of the city.

APPOINTMENTS HIGH GRADE

He has been in office now a little

over two months, and thus far the

people have had no reason to question
his sincere intentions to give the city
a decent, honest, and efficient adminis-

tration of municipal affairs. The first

appointment he made was that of

Francis X. Busch as corporation coun-

sel, a director of the City Club and an
advocate of civil service reform. He
then prevailed upon Colonel A. A.

Sprague, head of a large and well-

known grocery firm to become com-
missioner of public works. He chose

Mary MacDowell, head of the Uni-

versity Settlement, as commissioner
of public welfare. He selected Morgan
A. Collins, a man from the uniform
ranks with a good record, as chief of

police. He named Nicholas R. Finn,

attorney and former alderman, as

president of the civil service commis-

sion, and he is generally regarded as a

high-grade appointment.
On the other hand, Mayor Dever has

not ignored his party organization, and
he has judiciously sought not to offend

the party leaders. In fact, it is gener-

ally known that he has refrained from

appointing men whom he thought were

well qualified for positions because the

organization would not approve of the

appointments. From long experience
he knows the intricate workings of the

city hall machine and the ease with

which a little sand can be thrown into

the bearings. He knows when the

bearings need a little oil to make them
run smoothly, and when the springs
need a little graphite to carry them

safely over the rough roads. He has

the saving grace of recognizing prac-
tical politics while trying to be an
honest mayor.

llll HUNGRY PACK OF OFFICE SEEKERS

How well he will succeed politically

is yet to be seen. The council, which

is strongly Democratic, is not in full

sympathy with the mayor's attitude.

It took the combined influence of the

mayor and the party leaders, as well

as the pressure of strong public opinion
to compel the council to adopt even a

moderately good organization of its

committees.

The clamor, of course, is always felt

most from the politicians, not from the

interested public. It is the political

leader from the ward who haunts the

offices at the city hall and consumes the

mayor's time. It is the loud lamenta-

tions of the job seekers which greet
the ears of the chief executive and the

heads of his departments, and not the

silent approval or disapproval of the

busy citizens who seldom enter the

doors of the city hall. If Mayor Dever
can properly distinguish between the

noisy clamor of the job seekers and the

silent support of the large body of

independent voters who want honest

and efficient government, regardless of

who holds the offices, he has a fine
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chance of making good and of leaving
a proud record of achievements behind

him when he retires from the office of

mayor. But, if he becomes stampeded
by the loud noise of the faithful, his

administration will take on a colorless

tone and he will get by with just an
honest administration. The noise of

the hungry is growing in intensity al-

ready. It can be heard even outside

of the city hall. The mayor is trying
to satisfy and suppress it by giving
half of his office hours to job-seeking
interviews. Whether this will satisfy

the hunger for loaves and fishes remains

to be seen. At least the mayor is not

making the fatal mistake of ignoring
these local party leaders entirely.

TRANSIT DECISIONS PRESS

It is, of course, too bad that the

mayor's mind at this time should be

distracted by these patronage issues

because he has some very big and press-

ing problems which must be solved

without delay. The whole traction

situation in Chicago is in a state

of chaos, and the date of the expiration
of the franchises in 1927 is rapidly

approaching. Before that date he

must not only determine the questions
of policy involved in municipal owner-

ship and operation of transit lines and
submit these questions of policy to a

referendum of the people, but he should

begin building subways in order to

relieve the almost intolerable condi-

tions in the loop district. At the same

time, he must be seeking some way of

extending elevated and surface lines

in order to meet the pressing demands
for transit facilities into outlying and

rapidly growing sections of the city.

Chicago and its environs are increas-

ing in population at the rate of nearly
a million people every ten years. The

metropolitan district already contains

more than three million people, yet it

has a transit system suited to a city of a

million. The struggle has been on

between the people and the traction

companies since the days of Yerkes;
but the solution seems no nearer than

it was when Mayor Dever as alderman
was fighting for municipal ownership
in the days of Mayor Dunne. Mayor
Dever has declared for municipal

ownership and operation; but he has

not as yet indicated how he is going to

get over the hurdles of a constitutional

limitation on indebtedness, a state

public service commission which is

generally regarded as sympathetic to

private ownership and control, and
the natural disposition of the traction

companies and their stockholders not

to part with properties which are pay-

ing good and safe returns on the invest-

ments. The mayor says he intends to

see that the city does not buy any
watered stock in the purchase, and
that there shall be no confiscation of the

property of the stockholders. It will

be most interesting to see how nearly a

fair-minded man of Mayor Dever's

type can carry out this policy of fair

dealing in this wilderness of conflicting
and selfish interests. Usually such a

conflict has ended successfully only by
the use of sledge hammer blows by a
Tom Johnson or a Mayor Couzens,
and without much regard for the vested

property interests involved. If Mayor
Dever can steer a straight and success-

ful course through this transit mael-

strom which is bound to reach flood

tide by 1927, maintain this spirit of

justice and fair dealings which seems
to be one of his outstanding qualities,

and bring his boat safely into quiet

waters, without loss of oars or rudder,
he will deserve a prominent place in

the niche of fame.

SCHOOL BOARD FALLS UNDER A COUP
D'ETAT

While the new mayor impresses

everyone as being far from the mili-
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tant type, but rather of the calm, cau-

tious and judicial type, yet he has al-

ready shown that he can take hold of a

difficult situation with a firm and

courageous grasp. When he took office

he had a board of education on his

hands which was generally regarded as

a political instrument of Lundin and

Thompson. Moreover, the members
had been appointed by Mayor Thomp-
son under a state law, which gave them
a four-year tenure without possibility

of removal until the end of their re-

spective terms. About a year ago,
when some members of the board and
some of its officers were before the

grand jury accused of graft, a majority
of them, on the request of Mayor
Thompson, had filed their resignations

with him. But since three of them
refused to do so, he withheld accept-
ance of those who had submitted their

resignations and filed all of the letters.

These letters were still in the files when

Judge Dever became mayor. On ad-

vice of his corporation counsel, he

took them out of the files, accepted the

resignations, called a special meeting
of the city council, submitted a list of

high-grade appointees for the board

and they were approved by a unani-

mous vote of the council. The pro-
tests of the old board members were

ignored. Police officers were stationed

at the door of the board room when the

regular meeting was to be held. The
old board members were refused ad-

mittance. The new members met,

organized, and proceeded to business.

While the new mayor does not seem
inclined to swing the big stick, he in-

dicated in this instance that when the

big stick is needed, he can roll up his

sleeves and swing it with a right good
will.

REPUBLICANS WELCOME HIM

The Chicago public has confidence

in the new mayor. Even the City
Club felt that it could, without being
accused of partisanship, give a recep-
tion and dinner to the mayor and his

cabinet. The dinner was given in the

clubhouse on June 1 and addresses,

other than the mayor's reply, were

made by Republicans.
The outlook is bright for Chicago's

recovery from the political profligacy
of the past eight long years of Lundin-

ism. Chicago is essentially optimistic
and progressive, and with all of her

western vigor quickly recovers from

these political mistakes. If the state

legislature can be induced to loosen

some of the bands with which the city

has been bound, Chicago will soon

come back*



DES MOINES AFTER FIFTEEN YEARS'
COMMISSION PLAN GOVERNMENT

BY H. W. BYERS
Des Moines, Iowa

The continuance of commission government or its abandonment in

favor of city manager government is a hot question in Des Moines.

This article is favorable to the commission plan. It tvill be followed

by one on the other side. :: :: :: :: :: :: ::

IN 1908 Des Moines had reached a

population of substantially eighty thou-

sand. During all the years of its

growth up to this point the government
of the city was what was known as the

old ward system, supplemented during
the last half dozen years prior to the

change to commission government by
what was known as the board of public
works.

This board was composed of two

members, who were appointed by the

city council and were given more in-

dependent power than the average city

manager. All official acts of the board

under the plan were required to be

unanimous. The city council drew a

mere nominal salary, largely on the

theory that the business of the city

would be conducted by the board of

public works.

DES MOINES AS SHE WAS

At the end of more than fifty years
of this kind of government, notwith-

standing the annual tax burden was as

high, or higher, than in most other

cities of the same size in the country,
Des Moines, surrounded by every
natural condition necessary to make
the city not only the richest, but the

healthiest and the most beautiful of any
city in the country, had no civic pride,

little if any courage, and no vision.

As a writer said of Des Moines, "It

was dead, but unburied." If it had

any reputation at all it was as a quarrel-

some, filthy place, both physically and

morally. As the above writer said in

an article in the Technical World for

February, 1910, in reviewing the first

year under the new plan,

Billboards and houses of ill-fame were per-

mitted to line the banks of the river, regardless

of moral corruption or physical pollution; while

the accumulated filth of months reposed serenely

in unswept alleys, or, borne on the wind, carried

disease to every quarter of the city.

This is a sorry picture, but it is not

overdrawn. The writer could have

added to his picture the fact that at

that time the conditions on both sides

of the river intersecting Walnut Street,

Locust Street, and Grand Avenue, the

three principal thoroughfares leading
from the heart of the city to the Capitol
on the east, were such that it was un-

safe for either man or woman to cross

the bridges on these streets after dark.

It was under such conditions, and

out of a last struggle for the life and

good name of the capital city of Iowa,

that what is now known as the Des
Moines Plan of Commission Govern-

ment was adopted, thus making of

Des Moines one united city out of

seven contending wards. Under the

old plan we could not rise above any-

386
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thing beyond local ward interest.

The tenure of the ward alderman

depended entirely upon the things he

could secure for his ward. Therefore,

tin- entire city must be content with

"small tilings," sidewalk crossings,

street lamps, local fire stations (whether
needed or not), inadequate and unsafe

bridges, in short, a one-sided, un-

healthy and unhappy community,
noted only for the intensity of local

"divisive" strife.

NEW PLAN RELEASED HKK KU \I

BONDAGE

The new plan enabled the city to

center attention on great moral ques-
tions, to regulate, and finally to drive

out saloons, to deal effectively with
. to drive out prostitution and

gambling (or at least to reduce these

e\ ils to a minimum), to banish the red

light district, to regulate pool halls, to

supervise and control dance halls,

to maintain and establish playgrounds,
health centers, public nursing and free

clinics, to maintain swimming pools,
where before there was nothing but

cesspools in short, to put into the

government of the city what may
properly be termed "heart and soul."

It enabled the city to deal effectively
with public utility questions, where not

hampered by other state laws or lack

of them; in fact, Des Moines was one
of the first cities in the United States

that compelled one of its utilities to

return to its customers, citizens of the

city, over one hundred thousand dollars

in excess charges, and it may truth-

fully be said that this evidence of

independence, and concern for the

interest of the public, and the utility

user's right to have service at a fair

price, for a time at least, had a salutary
effect on all the other utilities in the

city.

Commission government as found
in Des Moines is founded on the idea

of a pure democracy, and the complete

supremacy of a well-informed public
apinion.

It therefore abolishes petty partisan

politics, and substitutes the politics

of the community and the home.
It embodies the initiative, the refer-

endum and the recall.

All business must be transacted in

public. No star chamber sessions of

the council are permitted.

IMPROVEMENTS BEFORE AND NOW
After fifty years of the old plan Des

Moines had an outstanding bond ob-

ligation of substantially a million

dollars, representing largely annual

deficits and without anything to show
for the money spent, few if any per-

manent improvements, no bridges

worthy the name, no municipal enter-

prises of any kind, no permanent public

buildings, no hospitals, no playgrounds,
no downtown parks or breathing

places, no swimming pools absolutely

nothing upon which civic pride could

thrive and grow, and no method of

retiring the outstanding bonds except
to wait until they matured, and then

fund, or refund them, as the case

might be. Since 1912 all new issues

of bonds by the city have been serial

bonds, payable at stated periods, so

that the bonded indebtedness of the

city is being retired as the improve-
ments for which they were issued are

being enjoyed by the public.

For strictly city purposes the rate of

taxation per thousand for the last five

years ending April 1, 1921, was

1917 $11.10

1918 11.07

1919 11.30

1920 13.90

1921 13.66

During 1918, '19, '20, in addition to

the added expense of Camp Dodge, and
in response to the national govern-
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ment's earnest plea for labor for the

returning soldiers, the city contracted

for and constructed several bridges at

a cost of approximately a million dol-

lars, completed contracts for paving,

curbing, sewers and grading at a cost

of, in round numbers, two million

dollars, completed the municipal court

building and detention hospital at a

cost of $600,000, purchased and

equipped the new city hospital at a

cost of $100,000. It ended one of the

longest and most disagreeable utility

contests the city has had to contend

with by the purchase of the water

plant for the sum of $3,525,000, a

plant which could not be reproduced

today for less than six million dollars.

If all of the above improvements were

to be made this year, or at any time

within the near future, the cost to the

property owners would be at least

several million more than the above

amounts, thus showing that by acting

promptly as prices and cost of labor

began to soar, the city and property
owners were saved on the foregoing
items alone millions of dollars, and as

time goes on the foresight of the com-
missioners will stand out more and
more prominently.

UPS AND DOWNS

Naturally, in crowding such an
extensive program of public improve-
ments into so short a period, especially

that part covered by the street depart-
ment activities, resulted in heavy
burdens in the way of special assess-

ments, in many cases the assessments

overlapping each other, and brought
about a great deal of complaint and a

demand that the city slow up and that

taxes be reduced, a demand which was

promptly met by the commission in

power during the year 1921, and the

present administration for 1922. On
March 31, 1922, as shown by the audi-

tor's report, there was a balance on

hand in the working funds of most of

the departments, the total amount of

the balance being, in round numbers,

$137,000. The showing for the year

ending March 31, 1923, not yet entirely

made up and included in the auditor's

report, but the figures available, make
a remarkably fine showing, there being
a balance in every working fund the

balance in the consolidated general
fund reaching $185,598.64. In the

showing thus made for the two periods

1918-19-20, and the years 1921-22,

may be found the real strength of the

commission plan government. Dur-

ing the first period the commission

promptly responded to what seemed to

be, not only a national, but a com-

munity emergency, supported by a

patriotic, intelligent public opinion,
and made large and expensive im-

provements, some of which under

ordinary conditions might, and proba-

bly would, have been postponed, but

all of which were needed, and as it

turned out all worth more than they
cost. In the latter period the com-
mission just as promptly responded
to the demand for economy and a

reduction in the cost of government,
and the city starts the year 1923 with

a surplus in the general consolidated

fund.

At this point candor, and a fair

statement of conditions, compels the

statement that during the periods

covered, what is commonly known
as the "dead man's pay roll fraud"

crept into one or two of the depart-
ments and indictments and prosecu-
tions followed, and the guilty parties
are now on the way to prison. This

method of theft and graft, however, is

not confined to commission plan cities,

it appearing in one form or another in

substantially every large business en-

terprise where large numbers of men
are employed, and the number varies

at different times; and the chances of



1988] DES MOINES AND COMMISSION PLAN GOVERNMENT
'

389

its successful operation, for a time at

least, in cities of the size of Des Moines,

under city manager plan, are far

greater than under the commission

plan, due to the fact that each com-

missioner is the responsible head of one

of the departments of government and
tin- scheme, to be successful, would

have to run the gauntlet of five persons
instead of one.

A very interesting comparison of

t he commission and city manager plan,

written l>y Mr. Fred Lazell, will be

found in American Municipalities for

April, comparing Cedar Rapids, which

is under the commission plan, with the

city of Dubuque, which is under the

city manager plan.
1 Among other

interesting statements in the article,

it is shown that for the years from 1910

to 1931, inclusive, the taxes paid on
e;ich thousand dollar's worth of prop-

erty for strictly city purposes was from

$3 to $4.50 more each year in Dubuque
than in Cedar Rapids. Again, in

referring to these figures, Mr. Lazell

says:

That is making a fine showing for Cedar

Rapids during the years the commission plan

has been in effect. It has been a decade of great

growth in many respects, of bridge building, park

purchase and development, the erection and

maintenance of bathhouses, the installation of

playground apparatus in all the parks, the ac-

quisition and purchase of the island and the

building of a sea wall around it, together with

filling it, landscaping it, paving a street down
half its length, and putting in curbing and side-

walks.

Thus making prominent the accom-

plishments for Cedar Rapids which
makes the city more healthful, more
beautiful and more livable.

MANAGER'S DUTIES TOO HEAVY

And right here can be found the

fatal defect in the city manager plan.

1 Dubuque did not adopt manager government
until June 19*0. ED.

The manager must be an expert in

administrative details, and ninety-nine
times, under present conditions, out of

one hundred, he must be imported.
He knows nothing about local con-

ditions, except those things which are

oommon to all cities. He is not ac-

quainted with the people; knows noth-

ing about the local needs as they affect

the home and the morals of the youth
of the city. If he gets into trouble
i which he will very soon if he attempts
to perform his duty with courage and

independence) he will be without close,

friendly local help, and if a single news-

paper joins in finding fault with him
his usefulness will soon be impaired,
and finally destroyed altogether. ('it i-

zens who measure their patriotism and
civic pride by the size of their tax re-

ceipts are hard taskmasters, and the

manager, to satisfy them at all, must
devote all his energy and time to econo-

mizing and saving them money. It is

a fine thing, of course, to practice

economy in city affairs and to save the

taxpayers money, but it is far more

appealing to so conduct the affairs

of the city that the health and strength
and the morals of the kiddies are pre-

served, and that the needs of the com-

munity, as they affect the home, are

given paramount consideration. It is

because of this fundamental weakness
in the manager plan that Columbus,

Georgia, has had three different mana-

gers in ten months; that recently Long
Beach, California, recalled their mana-

ger; that Waltham, Massachusetts, and

Lawton, Oklahoma, abandoned the

city manager plan; that Nashville,

Tennessee, recently replaced one mana-

ger with another; that Oraway, Michi-

gan, has just asked their manager to

resign, and that just a few months ago
16,000 voters in Dayton, Ohio, voted
to abandon the manager plan. Des
Moines, during the entire fifteen years
of the operation of the commission
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plan, has never recalled, or seriously Locust Street and Grand Avenue, with

attempted to recall, a single commis- the municipal court building and

sioner, and but one in all that period grounds, the proposed federal court

has been forced to resign. site, the grounds for the art building,
The city is in the heart of the state the city hall and the natatorium site,

which Horace Greeley had in mind ranged along the east bank of the

when he made his famous "Go West" river; on the opposite side the post
statement. It has a population of office, library, and the coliseum, all

140,000, and is the best advertised tied together by four beautiful concrete

city in the United States. bridges.
Six blocks east of the civic center is

LONG LIST OF PUBLIC IMPROVEMENTS what is known as the Capitol Extension
In entertaining numerous gatherings Park, the finest in the country, con-

and conventions, about the first thing taining 94 acres, and costing approxi-
that the local committee does is to mately $2,500,000. In connection with
show them over the city, and point the city hospital there is the public
out what we have for the money ex- health, nursing, child welfare, and free

pended to make the city attractive and clinic departments, rendering a service

livable. And here is what we have: to the unfortunate and helpless which

Fine, up-to-date city hall $500,000 . 00

Water plant, and 400 acres of park, worth now at least 6,000,000.00

City parks, golf, and playgrounds 3,085,000 . 00

Municipal court building 600,000 . 00

City library 475,000.00
Personal property 400,000 . 00

Market house and grounds 150,000 . 00

Police station (old) 50,000 . 00
Fire stations 238,000 . 00

Detention hospital 25,000 . 00

Cemeteries and grounds 310,000 . 00

Sewerage pumping station 27,500 . 00

Garbage plant 60,000 . 00

City hospital 150,000 . 00

City yards 35,000.00
Other real estate 75,000.00
River walls and flood protection 350,000 . 00

Sewers 3,251,967 . 04

Observatory 50,000. 00

Reinforced concrete bridges 1,200,000 . 00

Grand Total $17,032,467 . 04

Against which there were outstanding April 1, 1921,

General bonds, payable out of general taxes $6,157,719 . 80

Special bonds, payable from special tax levy 3,727,139 96

Total general and special bonds $9,884,859 . 77

In addition to all the foregoing, the cannot be measured by money de-

city has a civic center lining both east partments in which hundreds of the
and west banks of the river, and inter- little ones have been examined and
secting Court Avenue, Walnut Street, treated for various defects and handi-
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caps and started on the road to

health and usefulness. Then there

are miles and miles of paving and

curbing, the Women's Club building

and grounds, as fine as can be

found anywhere; fine churches for

denomination, and the most

ambitious school building program of

any city in the land.

No other city in the United States, in

the Des Moines class as to population
and other similar conditions, has as

small an outstanding indebtedness,

and as much to show for what has been

spent. This, with what the city has

accomplished in the last fifteen years,

ought to satisfy any fair critic that the

city, under the Des Moines commission

plan, has not only met every fair tot

of good government, but that during
that period it has housed and taken

better care of its helpless, unfortunate

and sick, and kept the city morally
and physically cleaner than the average

city of its size.

These are the things upon which our

civic pritle i> hav<l. and upon which

our hopes for the future rest.



ITEMS ON MUNICIPAL ENGINEERING
EDITED BY WILLIAM A. BASSETT

Serious Water-Borne Typhoid Outbreak Due
to Unusual Cause. A water-borne typhoid

outbreak which took place during the past spring

in Cochrane, Ontario, resulted from an unusual

combination of conditions. The main cause,

according to F. A. Dallyn of the Ontario Pro-

vincial Board of Health, was the temporary

lowering of the level of a reservoir furnishing an

auxiliary supply to that community which per-

mitted a reverse flow from the reservoir outlet

and admitted sewage polluted water to the

reservoir. It appears that the main supply for

Cochrane is taken from a series of springs. A
limited reserve supply is obtained by collecting

the overflow from these springs, in a reservoir,

known as Spring Lake. During the past winter,

which was preceded by a dry fall, and possibly,

also, owing to considerable railway construction

going on in that area, the capacity of the munici-

pal system had been taxed to the utmost, with the

result that the level of Spring Lake was depressed

below that of the drainage area outlet. This

outlet, unfortunately, connects with a lake re-

ceiving sewage. The whole area was under a

heavy sheet of ice and snow at the time. Ap-

parently the pump attendant did not realize just

what hazard he was placing the municipality

in by lowering the level of Spring Lake to three

feet below that of Sewage Outlet Lake.

The possibility of some such accident was

discussed with the municipality last year, and a

by-law was passed to provide for expending a

considerable sum for further reservoir capacity

for the spring and for developing the springs

somewhat further. Unfortunately, the town

did not proceed with that work, nor with the

purchase of a chlorine feed apparatus, which,

also, was recommended.

Although the conditions at Cochrane are not

likely to be duplicated in any other community,
this disastrous occurrence constitutes a timely

warning of the necessity for rigid control over all

water supplies subject to possible contamination

from sewage polluted waters.

*
Hazards of Building Alterations. The need

for rigid inspectional control by thoroughly com-

petent engineers over the examination of struc-

tural plans and the execution of the building work
was demonstrated in the failure at Hartford,

Connecticut, on March 31, of a water tank tower

which resulted in the death of ten men. The
tower was 28 feet square, about 113 feet high
above the ground and 124 feet high above the

foundation. It supported a 50,000-gallon water

tank. Subsequent to the failure a number of

investigations into its cause were started.

These investigations, according to Professor

Carleton T. Bishop of Yale University, who

reports on the disaster in the Engineering
News Record of April 12, 1923, disclosed the fact

that the original plans of the structure were

modified materially during its construction.

These modifications consisted mainly in the

removal of at least half of the eight one-inch

square sway bracing rods in the side faces of the

steel tank support. These had been removed the

afternoon before the accident. These rods ex-

tended from the top of each column to the bottom

of the adjacent columns. They were removed

by order of the engineers in order to permit
the use of space beneath the tank. There is no

evidence to show that the city officials were in

any way derelict in the matter. The original

plans on which the permit to construct was issued

apparently met requirements for this class of

work. Whether or not if the construction after

it progressed, had been subject to rigid inspec-

tional control, the removal of this bracing would

have been permitted, is of course problematical.

It was authorized by supposedly competent

engineers. Three of the latter held to be re-

sponsible for giving the orders which resulted

in the removal of the bracing were arrested on

the charge of manslaughter following the

coroner's inquest into the collapse of the tower.

There is no evidence in their acts or others of any

attempt to scrimp the work. It appears simply
to be a case of where, in order to satisfy the

wishes of the people for whom the building was

being erected, the engineers made changes in the

structural features without giving adequate
consideration to the significant and probable
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mult of these changes. They took a chance,

with disastrous results.

This regrettable occurrence should serve as a

warning to engineers and architects as well as

public officials responsible for regulating building

construction that the interests of safety demand

strict adherence to recognised principles and

standards in building construction of all kinds.

+
Guarding Against Pollution of Harbor Waters

by Oil-Burning Vessels. A new problem in

protecting harbor waters against pollution has

arisen in the need for regulating the operation of

oil-burning vessels in order to prevent the dis-

charge of oil wastes or oily bilge water from those

Teasels when within the limits of or in the vicinity

of the harbor. Since the war the rapid develop-

ment of oil-burning vessels and the transport

of oil by tankers has led to the serious pollution

of harbor waters. Resulting conditions have

increased materially fire hazards along the water

front, have temporarily put bathing beaches out

of business and caused serious loss by injuring

and in some cases destroying shell fish. The

present situation is one deserving the serious

consideration of both national and local authori-

ties. Most seaboard cities are protected in some
measure at least by existing statutes governing
the pollution of harbors. New York City.

which probably has the most difficult problem
of any port in this country with respect to the

pollution of its harbor waters, is protected by
both national and state legislation.

By an act of Congress of 1888 a fine of from

1260 to $2,500 may be imposed for the discharge
of "sludge" into New York Harbor; in 1894 and
1898 this act was amended so as to require per-
mits of the masters of scows handling refuse and

providing for inspection by the supervisor of the

harbor. In addition, the state commissioner of

health has authority to prevent the discharge of

any refuse but sewage and street wash into the

harbor.

In December, 1919, the board of aldermen
amended an existing ordinance so as to make it

unlawful to pollute the waters of the bay, and had
five or more scows placed at the disposal of the

supervisor to receive refuse from vessels.

The main difficulty lies in the enforcement of

the law, which is chiefly within the province of

the supervisor of the harbor, due to the ease with

which the discharge of oil may be concealed and
to the limited number of inspectors at the dis-

posal of the supervisor.

Another difficulty lies in the lack of jurisdiction

beyond the three-mile limit.

As the result of a series of national conferences

on the problem of regulating oil-pollution of har-

bor waters legislation designed to afford sub-

stantial relief from existing conditions was pre-

pared and submitted to Congress. This statute,

the Appleby bill, among other provisions pro-

hibits the discharge of oily wastes within 100

miles of shore. The bill in question deserves

the energetic support of all parties interested in

protecting harbor waters. It should be noted

that it is to the interest of the ship owner to

discontinue the practice of discharging oily

waste into harbor waters.

In many cases the waste oils and tars could

be salvaged at a profit, and this is now done in a

few instances. However, it requires an educa-

tional campaign to make the introduction of this

practice general.

*
Boston Considers Radical Change in Disposal

of Waste. Sweeping changes in the administra-

tion of municipal waste disposal by the city of

Boston are proposed in a report submitted by

George A. Johnson Company, Inc., to Mr.

Joseph A. Rourke, commissioner department of

public works, a digest of which appears in the

Boston City Record of March S. The outstand-

ing features of the contemplated program pro-

vide for:

1st. The termination by agreement of an

existing contract under which the final

disposition of the bulk of the city's garbage
is by reduction.

2nd. The establishment of eight inciner-

ation plants. The proposed location of

these plants have been selected so as to

insure in each case a comparatively short

haul.

3rd. Discontinuance of all collection

service by city forces and the adoption of the

contract system for handling all of this

work. At present part of the collection

work is done by city labor and part by in-

dependent collectors operating under one-

year contracts. The proposed plant con-

templates the collection of all classes of

waste together.

4th. The establishment at certain of the

incinerators of plant equipment to be used

in the generation of high pressure steam and
the development of electric power. It is the
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intention that the incinerators together

with the auxiliary power plants shall be

city owned but operated by private interests

under a suitable franchise granted by the

city.

The type of incinerator it is proposed to install

in Boston is one which heretofore has not been

operated in this country but has been used to a

considerable extent in South American cities,

notably in Montevideo, Uruguay. It is stated

that a plant of this type is at present being con-

structed in Charleston, West Virginia. The

main feature of this plant which differentiates

it from other incinerators consists in the storage

of the garbage and other refuse before incinera-

tion under conditions which promote the fer-

mentation of organic constituents and produces

a molecular readjustment which transforms the

character of the refuse to a mass of easily com-

bustible material. This stage of the process is

accelerated by the application of waste heat from

the combustion chamber of the incinerator. The

claim is made for the process that in the subse-

quent incineration of materials thus treated

high temperatures are developed assuring an

abundant supply of power if it is desired to

produce it.

The estimates of costs under the proposed sys-

tem show substantial economies over those pre-

vailing at present in the collection and disposition

of the municipal waste of Boston. In the matter

of refuse collection it is claimed that the adoption

of a system of handling this work entirely by
contract will effect an annual saving of approxi-

mately $461,400. The total cost of constructing

and equipping eight incinerators having a daily

rated capacity of 1,950 tons is placed at $2,255,-

000. The cost of operation and maintenance,

including fixed charges on the capital investment

together with allowances for sinking fund and

depreciation, is estimated at approximately

$641,000. The total cost of the proposed aux-

iliary power plants to be developed at six of the

incinerators is estimated at $1,223,695 and the

cost of maintenance of these stations is placed at

approximately $223,000. It is anticipated that a

revenue of approximately $527,700 can be ob-

tained from the sale of electric power and other

sources. The annual net saving to the city

under the proposed arrangement is estimated at

approximately $550,000.

The comprehensive plan for the collection and

disposal of municipal waste which is now under

consideration by the city government of Boston

contains certain radical features of an unusual

character. The proposal to handle all collection

work by contract constitutes somewhat of a

departure from conclusions arrived at by many
students of the problem of waste collection in

respect of the relative advantages of handling

this work by contract or by city forces. The

proposal to develop power in connection with

the operation of incinerators is obviously not a

new one. It is, of course, entirely possible to

utilize heat resulting from the combustion of

refuse to develop steam and electric power.

This practice has been followed to a limited ex-

tent in a number of cities in this country. The

experience of these communities in this matter

has not been of a character that would lend con-

viction to claims made of extensive financial

returns from such sources. The proposed type

of incinerator, as has been previously stated,

is as yet untried in this country although ap-

parently used successfully elsewhere. The

administration of municipal waste collection and

disposal constitutes one of the most vexatious

problems confronting city governments to-day.

If Boston carries out the plan recommended, its

operation should be watched with the greatest

of interest by engineers and other city officials,

particularly in the larger communities.
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City Planning in Practice

THE LAW OF CITT PLANNING AND ZONING. By
Frank B. Williams. MacMillan Company,
New York, 1942. Pp. 788.

"To the average citizen the only real test of a

principle is whether it works or not." Mr. Frank

B Williams thus opens Part VI of his book on

<-ity planning law, which is really a comprehen-
sive work on the practice of city planning

dealing with principles, finance and administra-

tion as well as law. He shows us what the prin-

ciples of city planning and coning are. how they

work in America and Europe under the law as it

stands, and what improvements are needed both

in law and administration.

THE LAWYER NEEDED IN CITT PLANNING

The preparation of a city plan requires the

combined services of the architect or landscape

an-hitect, the engineer or surveyor and the law-

Men representative of these three groups

at least are necessary to contribute the technical

knowledge to make a plan that can be effective

in its application. One group will dominate in

one field of planning activity and another group
in another field. In all operations and schemes

the lawyer has some contribution to make and in

certain fields he is the chief city planner. Ed-

ward M. Bassett, Alfred Belt man. and Frank B.

Williams are three members of the legal profes-

sion who have done as much to advance the

practice of city planning in America as any three

men belonging to other professions. In study,

in exposition of principles and methods, in prac-

tical demonstration they have helped to give it

a reality and a standing among thinking people
that could not have been possible without their

aid. It is not too much to say that they have

an enormous influence in the improved attitude

of the courts of law in dealing with the practical

problems of city planning that have come before

them in increasing volume in recent years. Par-

ticularly in the field of zoning the lawyer has the

major share of the task of putting plans into

execution and of carrying them through to new

conditions.

The book that Mr. Williams has written is,

in its own field, the most instructive and scholarly

work on the subject in the English language. It

is not an ordinary legal treatise consisting of

annotated acts with occasional interjections of

opinion sandwiched in between lengthy quota-

tions. There are lengthy quotations indeed, an

extensive bibliography, an index of cases, and a

wonderful index; but these serve the purpose of

illustrating or systematizing a work which in the

main consists of the author's original thought on

the complex subjects with which he deals. Nor

is the work merely a theoretical study without

the background of experience, for Mr. Williams

has had opportunities not only to observe the

workings of the laws of which he writes in Amer-

ica and Europe but has been engaged himself in

the practical work of preparing the ordinances

required to give effect to planning and advising

on many planning operations.

The book is invaluable as a guide to city

planners and members of municipal authorities

on the statutory limitations imposed upon them

in preparing plans, but it is also useful to politi-

cians and those who lead public opinion in show-

ing the need and suggesting the methods of

making the law more effective to secure the

public welfare.

RAPID PROGRESS OF CITT PLANNING

Although one shares Mr. Williams' view that

administrative methods are of slow growth in

relation to city planning in America, yet perhaps

the most striking feature of his book is its revela-

tion of the rapid development of city planning

law and of the improved attitude of the courts

towards city planning in the last twenty years.

His summary of principles, law, administration

and finance show that we are in the middle of a

remarkable period of achievement with many of

the barriers to future progress broken down.

COMPREHENSIVE PLANNING

Mr. Williams believes in the comprehensive

planning of regions and cities that deals not only

with their public features, such as streets, parks

and public buildings, but also with the control

of subdivisions of private lands and of the height,

volume and use of buildings erected upon such

lands. His review of procedure and methods

in different countries brings out the strength and
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weakness of the methods in vogue in each country
and shows the limitations of zoning, as practised

in America, when not made subsidiary to the

general city plan and carried out simultaneously

with the control of the subdivision of undevel-

oped land.

He illustrates the need of comprehensive

planning by referring to the case of New York

city, where the construction of subways was

begun without proper regulation of building, with

the result that the additional means of transpor-

tation proved little more than a palliative in

relieving congestion. When labor on the well-

known zoning regulation of building was applied

in New York, the effect was to make it easier to

obtain the advantages of increased facilities for

transportation. But even with the benefit of

zoning New York has still got a transportation

problem that cannot be solved without further

restriction on the volume and height of buildings

than is now imposed. The need of restriction

is greatest, as Mr. Williams points out, in regard
to limitations affecting bulk of buildings.

The tall building he regards as a peril, with

its special fire risks, insufficiency of light and air,

and injury to real estate values by reason of the

fluctuation in the character and intensity in the

employment of lands which their mere bulk

causes.

In the chapter on "The Principle of Building

Regulation and Zoning," the author excels in

reasoned and clear statement of the theory of

restricting use, bulk and height of buildings.

ORIGIN OF ZONING

Although Germany was the first country to

develop zoning to any extent, the doubt may be

expressed whether it originated in France. In

any case, we must go much further back than the

decree of Napoleon I in 1810, quoted by Mr.

Williams from Baumeister, to find proposals to

regulate the use of buildings and particularly to

prevent the encroachment of industries into

residence areas. Christopher Wren suggested

zoning in this form in his scheme for rebuilding

London in 1666, and this appears to have been

the earliest known case of the proposed applica-

tion pf the theory. No doubt it is true, however,

that German zoning had its origin in the decree

referred to by Baumeister in 1876.

DEFECTS IN ENGLISH LAW

In England, where city planning deals pri-

marily with undeveloped land, the greatest

weakness of the law is that it is limited in applica-

tion to special areas within cities and therefore

does not encourage comprehensive planning.

The limitation in the opinion of the writer is not

so much the effect of the Town Planning Act, as

it is of the timidity of the law officers and ad-

ministrators, who control its application, in

permitting its extension to lands already built

upon. Whether this be the case or not, politi-

cians and lawyers in England do not yet ap-

preciate, as Mr. Williams appreciates as a result

of his wide experience, that any city planning and

zoning law that is not of general application to all

land within a city is bad law, because it is based

on discrimination and creates unequal burdens

and unequal zone protection. This is the great

weakness of the English act or of its interpreta-

tion by its administrators. The effect is that

schemes are made, as Mr. Williams points out,

that entitle owners and the community to receive

benefits or force them to bear burdens in one part

of the area of a city adjourning other parts where

they do not receive these benefits or are free from

these burdens. Under such limitations there

cannot be equity; and the consequence is that

in trying to avoid the bad effects of the law its

good effects are not obtained to a satisfactory

degree. Any co-ordinated zoning system is, of

course, impossible under English law but, more-

over, the compromises that have to be made to

keep the effects of discrimination within reason-

able bounds prevent effective zoning being ap-

plied even to the sectional areas that are planned.

EMINENT DOMAIN

It is natural that a large part of Mr. Williams'

book should deal with eminent domain; with

the distinction between eminent domain and the

police power, with excess and zone condemna-

tion, with the respective rights of the public and

the owners of property, and with the attitude of

the courts on these questions.

He shows how great is the power of the courts

in resisting or promoting reasonable public

improvements; resisting them because of too

much partiality to private rights or promoting
them because they recognize first that law should

be adjusted, as far as constitutionally practicable,

to suit change of condition, and second because

they see that the modern city has brought about

a great change in the relationship between the

public and the private owner. The change is

indicated by Mr. Williams in the following ex-

tract from Part V, dealing with city planning

finance:
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In comparatively recent times the city

dweller obtained daylight, air and outdoor

recreation from his own land or that of his

neighbors; now he demands boulevards,

parks, playgrounds and recreation fields

supplied by the city. Formerly, to go to

his business, he was satisfied with the lei-

surely horse car line built and managed at

comparatively small expense by private

enterprise; he obtained water from his own
well or a private company, and at night
burned a kerosene lamp; now be demands a

subway express, electricity, public water in

superabundance, and the countless neces-

sities and luxuries that have come to be

considered public utilities; and if private

enterprise does not supply these needs at a
minimum price he clamors for, and obtains

use of public money for the purpose.

To the above may be added the public ex-

penditures in sewage disposal, on fire protection,

on street making and maintenance and on educa-

tion. These things and those enumerated in the

Above extract all add to the value of private

property. It is true not only that "these

changed conditions have greatly increased the

amount of money that the modern city must

raise from its citizens," but also that it gives to

private land a value it did not formerly possess.

Some of that value can be recovered to the city

by special assessment, but the greater part of it is

merged in private values. When, therefore, the

modern city seeks an easement for the purpose

of making a public improvement, or impose* a

restriction to prevent undesirable use of land or

endeavors to control its development in the

public interest, some regard should be paid to the

benefits it confers on private property as a set-off

against any loss to the owners.

An illuminating extract is given in the foot-

notes on pages 86 and 37, which sets forth the

fact that under modern conditions of town de-

velopment the public have rights of ownership
in building values by virtue of its expenditures

in improvements even where such land is legally

vested in the individual. When a person sub-

divides his land for building purposes he indi-

rectly imposes upon the state and its agent, the

city or town, the duty to provide fire protection,

police protection, school facilities, sewage dis-

posal, water supply, and to a varying degree

street construction and maintenance. It is the

provision of these things that add most to its

value, and indeed without these things it is or

should be of little value. They can only be

provided at considerable cost to the public.

The owner of land may of course pay a sub-

stantial part of the cost of these benefits, both

in special assessment and general taxation. He
is also entitled as a citizen to the protection of his

rights of property. But the city or town that has

been a partner with him in adding to the value of

his land should not be looked upon as a wrong-

doer, as is too frequently the case, when it seeks

to carry out improvements for the general wel-

fare, and asks him. as a beneficiary of the public

expenditures, to submit to restrictions on the

method of developing or using his land.

In those cases where property is both benefited

and injured the public should have some claim

for betterment as a set-off against the claims for

damages. On this point Mr. Williams quotes

Nichols (Eminent Domain), who states that while

it is justice to pay compensation where damage
is done to property the same sense of justice

requires that benefits should be considered.

Mr. Williams points out the need of reform of

the procedure in eminent domain. Few reforms

compared to this, he says, would "more aid the

cause of city planning and city government

generally."

A chapter on
"
Planning for the Promotion of

Beauty" is one of the most interesting in the

book. It contains much that will be disappoint-

ing to persons of taste and to those who love

order, and much also that will give them hope for

the future. In respect of this matter, as of every

other matter with which the book deals, one must

agree that the law on city planning has been

broadened and improved in the same degree as

public opinion has developed in favor of city

planning. Where the public leads it is evident

the lawyer and the law will follow. Therefore

the supreme task and the moral of this excellent

treatise is that we must continue to educate the

public to appreciate the need of city planning and

of obtaining powers to give it effect.

THOMAS ADAMS.

*
The Direct Primary

THE DIRECT PRIMARY. The Annals of the

American Academy of Political and Social

Science, Vol. CVI, No. 195, March, 1928

(J. T. Salter. ed.)

This noteworthy symposium gives in con-

venient form an up-to-date summary of the facts

and opinions concerning the direct primary.
The arguments for the direct primary are sys-

tematically arranged by Professor C. E. Mer-

riam, Dr. H. W. Dodds, and Senator Norris,
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while those against are brought out by Dr. K. F.

Geiser and Professor A. B. Hall. Professor

Merriam emphasizes the utility of the direct

primary in one-party states and counties, Sena-

tor Norris stresses the opportunity which the

direct primary offers to the "intelligent citizen,"

and both Merriam and Dodds argue that the

short ballot would improve the effectiveness of

the primary. Professors Geiser and Hall base

their case against the direct primary on the

ground that it destroys party responsibility.

Dr. Geiser does not clearly indicate what he

means by
"
responsibility." Professor Hall gives

a more satisfactory discussion of this point and

he pleads for objective treatment of the whole

problem, but he fails to give corroborative evi-

dence for his conclusions concerning the delegate

convention as an agency for compromise. The

summary of the opinions of public men on the

value of the direct primary, prepared by Mr. W.
E. Hannan, while fragmentary, shows the exist-

ence of wide differences. In general, party

managers favor the old convention system,

governors favor the direct primary, while politi-

cal scientists and editors are divided. Especially

useful is Dr. C. Kettleborough's summary and

digest of the primary election laws. A few dis-

crepancies, however, should be noted. The

digest does not indicate the repeal of the direct

primary for state officers in New York and the

summary fails to call attention to the pre-pri-

mary convention in South Dakota and the

"open" primary in Wisconsin.

Some special features of the direct primary are

discussed in the second part of this symposium.
Professor P. O. Ray discusses the failure of the

presidential preference primaries and he advo-

cates a post-convention primary. Dr. R. S.

Boots describes how inadequately the state

parties have functioned in the formulation of

policies and he recommends the proposal of

candidates and issues by a preliminary meeting

of the responsible party leaders. Dr. R. E.

Cushman thinks that the non-partisan ballot has

had wholesome results in local elections but that

the same cannot be said for it in judicial and

state elections. Mr. S. T. Wallace points out

that the pre-primary convention has not de-

stroyed the value of the direct primary. Mr.

C. S. Hoag argues that the Hare system of

proportional representation does away with the

need for the direct primary. On the other hand,

Dr. B. H. Williams argues that preferential

voting has failed and the hope of preventing

minority nominations under the direct primary
lies in the development of two fairly evenly
balanced political groups. The articles by Boots

and Wallace are based on questionnaire evidence,

while the other articles in this section are largely

the product of personal observation and reflec-

tion.

Some objective descriptions of the operation of

the direct primary in particular states are given

in the third part of this number of The Annals.

Dr. V. J. West shows how the independence of

the voters in California has affected the operation

of the direct primary in that state. Dr. O. C.

Hormell presents some detailed figures which

show that in Maine the direct primary does not

discriminate against the rural districts in favor of

the urban. Miss L. Overacker's statistical

analysis of the actual number of votes cast under

the old convention system and under the state-

wide direct primary in New York leads her to

conclude that the direct primary in that state

meant "a slight increase in popular interest and a

slightly greater degree of responsiveness on the

part of the leaders to popular demands." Pro-

fessor F. E. Horack shows by the use of a table

that in Iowa the number of candidates under the

direct primary has not been excessive. Dr. C.

A. Berdahl describes in a sympathetic manner the

operation of the interesting Richards law in

South Dakota and Mr. F. H. Guild gives figures

to show that in 75 per cent of the counties of

Indiana the real contest for the county offices

takes place in the direct primary and not in the

election.

Mr. J. T. Salter, the editor of this number of

The Annals, is to be congratulated upon the

variety and weight of the material which he has

collected.

HAROLD F. GOZNELL.

*
A Policeman's Duties

THE POLICEMAN. By Cornelius F. Cahalane.

New York: E. P. Dutton & Co., 1923. Pp.
354.

Inspector Cahalane's new book is designed to

take a place in the field of police literature which

until recently has been quite unoccupied. In

fact, it was only a few months ago that Colonel

Chandler's The Policeman's Art, written with the

state police particularly in mind, made its ap-

pearance. Now comes Inspector Cahalane,

author of Police Practice and Procedure (intended

primarily for the information and instruction of
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the New York city force), and extends its ap-

plication to municipal policemen throughout the

United States and Canada.

This discussion of the daily duties and prac-

tical devices of the police serves to emphasize

the wide difference in the present condition of

the "science" of police administration and that

of the policeman's art. We have enjoyed a fair

degree of continuity in the service of our patrol-

men, but our police administrators arrive and

depart with startling rapidity. They are here

to-day and gone to-morrow. The development

of police administration as a profession has

thereby been greatly retarded.

But in the matter of police practice and pro-

cedure, in which the policeman has had an op-

portunity to apply the results of long yean of

experience, there has been evolved a body of

opinion relating to crime repression and criminal

investigation which receives general acceptance.

It is for this large group of readers that Inspector

Cahalane writes.

The book is a compact compendium of advice

not alone for the "rookie," but for the veteran

as well. Questions of procedure are answered

with a degree of detail which readily satisfies

and disposes of all doubts. There are no glitter-

ing generalities. The careful description of

established criminal practices, of the devices

employed to avoid suspicion and escape detection

should prove invaluable to the young policeman
and perhaps save him from the embarrassments

attending early failures. Furthermore, there

are still cities where the police, quite regardless of

their yean of experience, may still profit ex-

tensively from a study of the principles there

laid down.

This book will be especially helpful in police

schools as a practical guide. In fact, it is quite

dear that this was the author's primary purpose

in writing, for the universal rules of conduct with

which he treats, already occupy a large place

in their curricula.

It would be unfortunate, however, if this book

were to reach only the professional policemen and

those undergoing training. It is especially

recommended to those persistent critics of the

police who fail to recognize and appreciate the

solid worth of much of the service which they

render. If police administration had but kept

pace with the policeman's art, the problems with

which we now contend would be less baffling.

BBUCE SMITH.



NOTES AND EVENTS
I. GOVERNMENT AND ADMINISTRATION

Split Session Defeated in Indiana. A con-

stitutional amendment providing for a split

session of the legislature passed the Indiana

senate last winter by a vote of 26 to 19, but failed

in the house although it was advanced to the

engrossment stage.

*

P. R. Constitutional Amendment in California.

A resolution proposing an amendment to the

California constitution legalizing proportional

representation for municipalities throughout
the state passed the senate at the last meeting of

the legislature by an overwhelming vote of 23 to

8, but was later lost in a shuffle in the assembly.
Here the amendment breathed its last in com-

mittee.

*

Mayor Dever Orders Expert Survey of City

Departments. Chicago's new mayor has opened
his administration by ordering a survey of every

department and bureau in the city government.
It will be physical as well as financial and will

determine how the municipality . stands and
where services can be improved, where cuts can

be made and where extensions are necessary.
The firm of Griffenhagen and Associates has been

engaged for the big task.

The Status of Home Rule in Pennsylvania.
Our readers will recall that under a recent con-

stitutional amendment the legislature of Penn-

sylvania is authorized to grant to cities the power
of framing their own charter. Although the

legislature at this writing has not adjourned, it is

generally accepted that the Craig home rule bill,

designed to give effect to the constitutional

amendment, will be decisively defeated. Our
information is that the Philadelphia and Pitts-

burgh delegates are openly hostile to it, and that

the officials of many smaller cities, who were

originally favorable to the bill, have turned

against it. They thought that home rule in-

volved only giving them additional powers,
but when it developed that it might also elimi-

nate some jobs through a new charter they

quickly reversed their attitude.

The consolidated administrative code reported
in the June REVIEW has passed the senate and it

is expected to pass the house without difficulty.

West Virginia Passes New Bond Law. West

Virginia is the last state to join the list of those

who have rewritten their municipal bond laws,

and in so doing has enhanced the standing of all

her local bonds. In common with states having
other progressive measures of the kind, West

Virginia counties and cities are prohibited from

issuing bonds for current expenses. The maxi-

mum maturity permitted is 34 years, and all

bonds must mature serially within this maximum
term. The so-called "serial annuity" bond is

permitted.

With respect to sale, the act provides that the

bonds must be first offered to the several state

funds. If not purchased by them they shall then

be advertised for sale on sealed bids. IB the

event that bonds are not disposed of after such

advertising they may be sold at private sale, but

no private sale may be made at a price less than

the highest bid received at the advertised sale.

No bonds may be sold for less than par.

The debt limit is set by the act at 2| per cent

of the assessed valuation with an additional 2|

per cent for county or magisterial district road

purposes or for grading, paving and other street

improvements in case of municipal corporations.

A three-fifths vote of the qualified electors is

required to contract any debt. No one will

deny that this is not sufficiently high.

More About the Long Beach Recall. We
present herewith the other side of the recent

recall election by which City Manager Hewes of

Long Beach was recalled by vote of the people.

Editor, National Municipal Review,
New York, N. Y.

Sir: Referring to article of "E. A. C." in April
number, "Recall of the Manager in Long Beach,
Calif.," lack of space prevents full reply. The

400
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writer and the late General A. P. Hanaon, presi-
dent of the City Managerial Club, were the

"group" who called on Mr. Hewes, not to request
the removal of the chief of police, but to suggest
that the then temporary chief, having been mixed

up in local police squabbles for years, would be
an unwise choice for chief, and suggested Ser-

geant Yancy for the position. Later develop-
ments proved our advice to have been sound.

It was the City Managerial Club who initiated,

engineered and fought the battle for the mana-

gerial charter, that initiated, engineered and

fought the battle for the recall of Mr. Hewes, in

; the greatest factor was his freak toning
ordinance. The equalisation of assessments
was anything but equal . He was out of harmony
with the entire administration, which was one of

our basic charges. In constant warfare with
our very popular lady city auditor, an elected

official, he went so far as to oust her force of

feminine assistants from their office by armed

police.
He openly flouted the charter, framed

by fifteen freeholders, whose president is a

prominent attorney, and drafted by R. H. Jack-

son, for years derk of the house of the California

legislature, and an expert on bills. The board
had the advice and assistance of Paul B. Wilcox,
the sixteenth elected freeholder, who was in

constant attendance at their sessions, and who
soon afterwards became associate editor of the
REVIEW and assistant city manager of East
Cleveland. Mr. Hewes, himself, in a letter to

the writer long before he became manager, after

making objection to the recall provision says:
"On the whole, it is a good document," referring
to our charter.

Mr. Hewes' defeat was decisive. He carried

only ten out of thirty-five precincts. Had a full

vote been cast, according to all pre-election in-

dications, the majority for the recall would have
been correspondingly increased. At the recent
charter amendment election no amendment to
remove the provision for recall of the manager
was submitted to the people.
Had the recall of Mr. Hewes failed, the mana-

gerial form in Long Beach would have been
doomed.

B. C. BUB.

Administrative Reorganization in Vermont.

Mainly through the efforts of Mr. Benjamin
Gates, the state auditor, a movement for the

reorganization of the state administration was
started in Vermont about four years ago. When
Governor Redfield Proctor was inaugurated in

January of this year, he sent a message to the

legislature recommending administrative reor-

ganization and setting forth at some length the

details of a proposed scheme. In defense of the

idea in general, the governor said: "There has

been a tendency throughout the country to han-

dle difficult problems by creating boards or com-

missions exercising independent authority. They

are not directly responsible to the voters or under

the control of either the legislature or the gov-

ernor and tend to confuse and obstruct the frame

of government originally established, which was

simple, dear and sound. The nearer we keep to

that, the better."

Acting to a large extent upon the governor's

recommendations- the legislature enacted early

in the session a reorganization plan (ch. 7,

amended by ch. 8, Laws of IMS.) The plan be-

came effective on May 1. It provides for seven

administrative departments, as follows: finance,

public welfare, public health, highways, agri-

culture, education, and public service. More

than twenty offices, boards, commissions, and

agencies were abolished and their functions con-

solidated in the seven departments. These

departments are single-headed except the de-

partments of highways, public health, education,

and public service, which are under the supervi-

sion of small boards. The departmental heads

are appointed by the governor with the consent

of the senate, and the terms of office are the same

a* that of the governor except in the case of the

board members.

Taxation, accounting, purchasing, budget-

making, and banking and insurance are under the

department of finance. An executive budget

takes the place of the budget prepared by the

old board of control, which is abolished. Here-

after the legislature at each regular session will

make definite appropriations for all expenditures

of the state government. All continuing ap-

propriations are abolished, and all revenues

dedicated to certain purposes must be appropri-

ated biennially in definite amounts. All reve-

nues from every source are to be turned into the

state treasury as soon as collected.

The departments of public welfare, public

health, highways, agriculture, and education

have much the same functions as similar depart-

ments in other reorganized state governments.

The department of public service, however, has

under it public utility regulation, weights and

measures, regulation of labor disputes, and

general regulation of industries in the state.

While the Vermont plan of reorganization is

not as thoroughgoing and as clear-cut as it might

be, yet it may work out in actual practice much

better than is indicated by the provisions of the

law. Whatever may be its defects, certainly

it is a step in advance for the state.

A. E. BUCK.
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A Spoils Veto by Governor Small. More than

three thousand jobs are turned over to spoilsmen

by Governor Small's veto of the Chicago parks

civil service bill after it had passed both houses

of the Illinois legislature by a big vote. The

positions affected are in the three Chicago parks

Lincoln, West and South the first two of

which are under direct control of the governor.

The bill in question, House Bill 281, took the

form of a validating act to give protection to em-

ployes who had been under civil service since

1911. The effect of this veto on the pension law

for the benefit of the employes in these parks is

not yet clear. However, pension laws are un-

known for the protection of spoils employes.

Some sort of fixed or permanent tenure has

always been considered a necessary foundation

for them.

"A frantic effort to salvage all that is possible

of the Lundin-Thompson-Small machine

crushed in Chicago through Governor Small in

the state," is the usual comment of friends of

the merit system. The park law went before the

supreme court in a case wherein seven employes
were fined for coercing civil service employes to

purchase tickets to a Thompson political rally

at Riverview Park in Chicago. At the time

the machine of which Fred Lundin was the

recognized brains was at the heighth of its glory

and assessments in one form or another were a

common thing. The case in question was the

result of a grand jury investigation requested by
the Civil Service Reform Association of Chicago.

In giving his decision the trial judge stated that

fines were imposed, instead of jail sentences,

simply because it was the first prosecution under

the act in question. Six of the cases affected

employes of the city of Chicago under the city

civil service law. Their sentence was sustained

and the law upheld. One employe was from

Lincoln Park, and that law was deemed invalid

by the supreme court on the ground that certain

conference amendments had not been printed

before the act was passed by the legislature.

Before the decision of the court became final

a rehearing was applied for and the case was nolle

pressed, leaving the park law on the books.

The Civil Service Reform Association of Chi-

cago immediately introduced a bill in the legisla-

ture to correct the technical defects in the law.

Large numbers of park employes rallied to the

support of the bill, and Municipal Judge Howard

Hayes was one of their champions and fought for

the passage of the bill at Springfield. The
situation is, then, that the park law is still in

existence but has been held invalid by the su-

preme court, so that the spoilsmen are assured if

they violate it, carrying the case to the supreme
court will save them. The only thing now
seems could save the act is overriding the gov-

ernor's veto. This may be attempted.

R. E. BLACKWOOD.

H. CITY MANAGER NEWS

Edited by JOHN G. STUTZ

Executive Secretary, The City Managers' Association, Lawrence, Kansas

The citizens of Pasadena, California, voted

favorably on three bond projects and four

charter amendments this spring. The bond

projects were $100,000 for the construction of a

new bridge; $50,000 for water works improve-

ments; and $30,000 for the construction of a

branch library building. The charter amend-

ments were to enable the city to co-operate with

neighboring cities in the solution of mutual

problems, such as water supply; to accept as a

part of the city charter a recent amendment to

the state constitution affecting the exercise of

municipal powers; to authorize the city to bid

on street work, the construction of public works,

etc., and if it is the lowest bidder, to undertake

the work on the same basis as a private con-

tractor; to increase the amount of money that

can be spent for equipment and materials with-

out advertising for bids. Heretofore the amount

was $500. It is now $2,500. The manager is

now authorized to bind the city in amounts not

exceeding $2,500, and with the chairman of the

board of directors in amounts not exceeding

$5,000 without advertising.

The civic center portion of the city plan has

recently been published, and will be put into

effect as rapidly as is consistent with the develop-

ment of the city. A bond issue of three and one-

half million dollars will be placed before the

citizens soon for the purchase of the land and the

cost of the construction of the three buildings in

the civic center.
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Fire insurance rates on Norfolk's (Virginia)

water front will be materially reduced as a result

of the installation of the city's new fire boat,

thus saving an amount of between $80,000 and

$100,000 per year in insurance premiums. The

Teasel throws 92 powerful streams of water and

has an auxiliary system of 8,000 feet of hose

carried by a motor truck on shore.

*
Amendments to the Ardmore, Oklahoma, city

charter, permitting all commissioners and the

mayor to draw a salary of fifty dollars each per

month, were granted by Governor Walton.

Manager Kirk Dyer state* that the salary

paid will be worth many times the actual amount

to the city.

Appropriate badges have been ordered by City

Manager Benson of Bakenfietd, California, for

the city cocanuasioners who have been deputized

aa police with powers in parks, theaters, and

other places of amusement.

+
Mr. George L. Rinkliff

, Manager of Hampton.

Virginia, has resigned. He will, on July 1, take

up his duties as manager of Brunswick, Georgia,

at an increase in salary. Mr. Rinkliff has made

a splendid success, of city administration at

Hampton during the past two years and a half.

The annual report of W. E.

general manager el A*p*flft. Michigan, shows a

very healthy condition in the finances of the city.

Accomplishments of the past year include the

installation of 1.800 water meters, purchase of

new fire equipment, paving of a number of

streets, the construction of i5,000 feet of side-

walk and a number of blocks of sewers. The

total estimated expenditures for the year 1029-

24 is $170,000.

*
Mr. Fred H. Locke was appointed manager of

Grand Rapids, Michigan, for the sixth consecu-

tive time, at an increase of one thousand dollars

per year in salary.

*
An address on the city manager movement by

F. C. Moys of Boulder, Colorado, was a feature

of the meeting of the Colorado Municipal Con-

ference at Boulder on April 26. Addresses were

also given by J. E. McDaniel, city manager of

Montrose; George Garrett, city manager of

Grand Junction; W. H. Wigglesworth. city

manager of Durango; A. M. Wilson, city man-

ager of Colorado Springs, and Scott Mitt-hell,

city manager of Boulder. It is hoped that a

permanent municipal organization will be de-

veloped from the discussions held in this meeting.

Within the past fifty days the city of Albu-

querque. New Mexico, has completed a new

reservoir, sewage disposal plant, two wading

pools, forty blocks of paving, seeding, planting

of trees and shrubbery, and installing a sprin-

kling system in a new park, and started flush

coating 90,000 yards of paving. Contract has

just been let for the building of a $25,000 storm

sewer main. Bids are to be opened soon for the

paving of fifty-five additional blocks of streets.

+
A monthly financial report recently rendered

by A. M. Wilson, city manager of Colorado

Springs, Colorado, shows a balance of nearly

$500,000 in the city treasury on April 1. Con-

tracts have been let for the construction of a

large storm sewer and the paving of a number
of blocks of city streets.

+
At a special election held Tuesday, May 8, the

voters of Burkburnett, Texas, approved the

adoption of a special charter providing for a

modified managerial form of government by a

vote of 9 to 1.

*
We are advised that "owing to a new adminis-

tration taking the reins of city government" it

has been decided to sbandon the city manager

plan in Pipestone, Minnesota, for the present.

Pipestone was operating under the plan by
ordinance.

*
The city manager plan of municipal govern-

ment was adopted in the recent special election

held at Navasota, Texas.

*
The manager plan was defeated 2 to 1 in an

election held for its adoption in Mineral Wells,

Texas, recently.

*
The following city managers have been ap-

pointed to positions during the past month: Mr.

M. F. McFarland, city manager, Norman, Okla-

homa; Mr. D. L. Youmans, city manager,
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Muskogee, Oklahoma; Mr. Ira R. Morrison,

city manager, Chico, California; Mr. F. E.

Lawrence, city manager, Sapulpa, Oklahoma;
Mr. V. Avery Thompson, city manager, Phoenix,

Arizona; and Mr. Ray C. Cole, town manager,

Randolph, Vermont.

The following cities are contemplating the

adoption of the city manager plan of government:
La Junta, Colorado; Trinidad, Colorado; Louis-

burg, North Carolina; Pawnee City, Nebraska;
El Paso, Texas; Los Angeles, California; and

London, Ontario.

. MISCELLANEOUS

The Sixteenth Annual Tax Conference will be

held at the Greenbrier, White Sulphur Springs,

West Virginia, September 24-28, 1923. It is

hoped that readers of the REVIEW will arrange to

attend and participate in the discussions.

International Cities and Town Planning Ex-

hibition Being Held in Gothenburg, Sweden.

This year Gothenburg is celebrating the three

hundredth anniversary of its foundation and to

commemorate such an important event is holding
a great jubilee exhibition. It opened May 8 and

will close September 30. The exhibition is rich

in material illustrative of the history and progress

of the city. It is so grouped as to give the visitor

a complete survey of the outward growth of the

city and its inward development through the

centuries. The main sections of the exhibition

are the historical exhibit, the municipal exhibit,

the Scandinavian art exhibit, exhibits of work of

Swedes in other lands and a Swedish export

display.

*

State Consultant on Housing and Planning.

Massachusetts has taken a forward step in town

planning. One of the three states in the Union

with a state department which has power to ad-

vise and assist local planning boards, it has been

handicapped by the fact that it had no field

worker. Authority has now been granted by the

legislature to the department of public welfare

to appoint a visitor to planning boards. To this

position as a state consultant on housing and

town planning the department has appointed

Mr. Edward T. Hartman, who is a well-known

authority in this field. Mr. Hartman has begun
his duties which will include helping the local

planning boards in their problems, encouraging
the formation of new boards, and general educa-

tional and publicity work. An opportunity
has been given Mr. Hartman to broadcast

three talks on town planning from the Medford
Hillside Radio Station as a beginning of the

campaign.

*

The Dayton Research Association. In March
of this year, the Dayton Research Association

was incorporated for the purpose of "promoting
the welfare of the city of Dayton by collecting,

compiling, and interpreting statistics for its

social, charitable and governmental agencies."

This organization is the successor of the Dayton
Bureau of Municipal Research, which was or-

ganized in 1912 and which suspended its opera-

tions in January, 1918. It is the intent of the

board of trustees, of which Dr. D. F. Garland, the

welfare director of the National Cash Register

Company and the president of the former Bureau

of Municipal Research, is the head, to make this

a fact-finding organization and to stress social

research to a greater extent than is usually done

by municipal research bureaus.

The Dayton Research Association will secure

its support from the Dayton Foundation, a fund

established by the late John H. Patterson, Mrs.

H. G. Carnell and Robert Patterson.

Address 409 Lowe Building, Dayton, Ohio,

Arch Mandel, Director.
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FOREWORD BY THE EDITOR
THE plan here proposed is novel to our experience and will arouse

discussion. It has been prepared by Dr. Cleveland in co-operation
with a sub-committee of the Committee of One Hundred of Nor-

wood, Massachusetts. The present government of Norwood is the

manager type adapted with modifications to the historic town

meeting of New England. The present administrative structure

(fully described in the author's introduction) is more complicated,
with authority less centralized and greater reliance on administra-

tive boards than is advocated by the National Municipal League.
It has, however, given results in an administrative way gratifying
to those who originally secured its introduction.

On the political side the experience has not been satisfactory.
There is a growing feeling that the government is out of touch with
the people. It is said that "the real control over town affairs has

come to center in a few personal understandings"; that "there is

no practicable way provided . . . for finding out what the

people want." The town meeting has long outworn its usefulness

in this respect. The city's affairs (including schools) are in the

hands of five boards, four of these popularly elected with over-

lapping terms. Although, with the exception of schools, the bulk
of administrative duties is in the hands of the board of engineering
and safety which appoints the city manager, centralized responsi-

bility to a representative political body is absent.

The reader must, therefore, bear in mind that the present pro-

posals are directed wholly to the improvement of politics (as

distinct from administration) in Norwood. They waive, for the

present at least, all consideration to the administrative organiza-
tion. They are to be judged as a means of enlisting greater par-

ticipation by the citizens in local government. Unless this is kept
clearly in mind, many of the proposals will have little or no sig-

nificance.

The editor believes that this business of keeping the government
close to the people is more important to-day than ever before.

Skillful executives honestly striving to give non-partisan adminis-
tration are apt to overlook this importance. The political ma-
chine, however, has not overlooked it. The machine prospers, not
because it gives good administration, but because it keeps close

to the lives, the hopes and fears, the tastes and prejudices of the
mass of the people.

Opinions will differ as to whether the plan here set forth will

secure the desired end. The author and the sub-committee invite

the fullest criticism and we feel sure that the readers of the REVIEW
will appreciate the opportunity to study this somewhat startling
scheme. Its publication is made possible by the financial assist-

ance of the above mentioned sub-committee.

H. W. DODDS.



INTRODUCTORY NOTE

BY FREDERICK A. CLEVELAND

PRESENT SITUATION IN NORWOOD
GOVERNMENT NOT CLOSE TO PEOPLE

THE outline draft of decentralized-

conimission - manager - town - chart rr

which follows has been prepared under

the leadership of the chairman of a sub-

committee, for consideration by the

*'( 'iti/rn.-,' ( ommittee ofOneHundred"
dttetoim ofNorwood,MMMcbaMtta.
Tin- purpose of the draft is to suggest a

way of conserving all the very definite

and considerable advantages which

have accrued during nine years of expe-
<> under the existing charter of the

town at the same time to overcome

some of the obvious defects.

THE EXISTING TOWN ORGANIZATION

THE INCORPORATED BODY-POLITIC

The town political organization, as

it is to-day, is of two kinds: That

which has developed under and pur-

suant to its corporate charter the

legal structure; and that which has

developed outside the unincorpo-

rated, voluntary, unwritten political

arrangement.
Under forms of law and by numerous

acts the existing town government is

one in which the "administration" is

conducted by five public service de-

partments; viz. : Selectmen (engineering

and safety) ; school ; library ; health ; and

relief.
1 Each of these departments of

service is administered by an expert

its own separate manager who is

under the general direction of a sepa-

rate board. The members of the first

four of these boards are elected by the

1 (What is called the charter is a special act of

the legislature, Chapter 197 of the Laws of 1014

[March 18].)

people with overlapping tenures of

three years; the last one, the board of

relief, is appointed each year by the

board of selectmen. In addition to

these there are four general officers: A
moderator; a town attorney; a town
clerk and accountant; and a town
treasurer. The moderator and the

treasurer are elected each year. The
town attorney and the town clerk are

appointed by the board of selectmen.

A quasi-judicial board of assessors is

appointed by the board of selectmen.

There are two advisory commissions

(town planning and finance), one-third

of the members of which are elected

annually. Twenty-five persons, officers

and members of boards and commis-

sions, are thus elected by the voters of

the town,1 nine are appointed by the

board of selectmen;* and the whole

organization is made accountable to

the old type of town meeting which

* In a very real sense the town planning com-

mission (or Mr. George F. Willett, its chairman),

may be considered as the progenitor of the present

form of official as well as the unofficialorganisation .

On his motion in town meeting, a town planning

committee was appointed by the moderator in

1012; in 1013 a special act of the legislature gave

this body legal powers (Chapter 404, Laws of

1913). This was before the general law providing

for town planning commissions in cities and

towns of the state. The special law was amended

in 1014 (Chapter 283, Laws of 1014); a general

permissive act was passed in 1017; and the

present general law making the election of such

a commission or board compulsory in towns of

5,000 or more and permissive in smaller towns

was passed (Chapter 41, Section 70, Laws of

1920). The present form of Norwood charter

organisation, and the present Citizens' Com-

mittee of One Hundred, may be said to be

directly traceable to this leadership.
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passes the budget and fixes the tax

rate. The first four of the five service

departments, each with its separate
board and its own executive, are like

separate corporations with a common
membership which meets from time to

time to consider questions of policy

at which times the town meeting has

the benefit of independent advice and
recommendation by its finance com-
mission and town planning commis-

sion. The fifth, the board of relief, has

its supervisor. In the use of this type
of decentralized town organization,

Norwood is now in its tenth year, so

that it has a very practical basis for

judgment as to the benefits as well as

defects.

AN UNINCORPORATED BODY THE
"COMMITTEE OF ONE HUNDRED"

When considering the workings of

government, the mechanisms and de-

vices actually in use which exist out-

side the law must also be taken into

account. The unofficial body, which

brought the charter into being, has

remained and has continued to func-

tion a substitute for party organiza-

tion. The movement which culmi-

nated in the legislative charter grant
and in its subsequent adoption by the

people, was headed by a man who had
led in town planning and other civic in-

3 The twenty-five functionaries mentioned

above at present chosen by the voters of the

town at the "election" as distinguished from

the "town meeting" are: moderator, treasurer,

five selectmen, three finance commissioners, six

members of school board, six members of library

board, three members of the board of health.

The nine appointed or chosen by the selectmen

are: town clerk, town attorney, three assessors,

three members of board of relief, and town

manager (head of the department of safety and

engineering). Thus the "selectmen" whose chief

duties are to control the policies of that depart-

ment in which the "town manager" is executive

(the department of safety and engineering), also

terests of major importance. When the

town organization was effected thissame
man refused to take a position in any
of the five departmental controlling

boards, preferring to continue his activi-

ties in town planning and the develop-
ment of a civic center. He also remained

a member of the Citizens' Committee
of One Hundred. The continuing
function of this self-appointed com-
mittee was to enlist and mobilize

the outstanding leaderships of the

town to see that the new government
was efficiently manned and carried on

according to the original design. After

the initial organization had been per-

fected, the Committee of One Hundred
took upon itself each year the function

of a nominating caucus; in this

capacity it has continued to operate to

the present time.

WHEREIN THE EXISTING CHARTER HAS
PROVED A SUCCESS NO ADMINIS-

TRATIVE CHANGES PROPOSED

In all of his writings on administra-

tive organization and reorganization,
the present writer has urged the

centralization of executive responsi-

bility as preferable to decentraliza-

tion. Therefore, he has advocated
the centralized - commission - manager
type of town government (and the

responsible executive cabinet in state

and federal government) as opposed to

the decentralized
"
government-by-com-

missions" or the "Wisconsin-Idea."

This preference, however, has not been

exercise some of the remaining functions of the

old board of selectmen, who were in fact the

"executive committee" of the old town meeting.
The other boards, including the board of relief,

appoint their own executives, and the service

personnel under them, for an indefinite tenure

in which the "merit system" prevails. Our

policy-determination, therefore, is by independ-
ent commissions with unpaid members; our

administration under "experts"; our service

organized on a "merit" basis.
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arbitrarily held since he has taken

the position that in favoring conditions

eithrr type of executive machine (the

centralized or the decentralized)

might be made to work effectively.

Hut a further observation is to be

nia.le. No matter how favoring the con-

ditiuns, or how efficient the administra-

tion, neither the centralized nor the de-

centralised type, could long satisfy the

demands of a democratic people unless

adequate provision were made for open-

'n-deliberation-and'publicity in the

representative branch.

Administratively, the decentralized

has worked well in Norwood.
For nine years it has been more than

usually successful in enlisting the

services of capable citizens in both the

ral offices and as members of

departmental boards. Because this

part of the machinery of public service

as such has worked so well and the

people are accustomed to it, no

rli.-iMges in the number or powers of

general offices are proposed; and ex-

cept in the controlling boards, no

change is proposed in the organization
of the service departments.

WHEREIN THE EXISTING ORGANIZATION
HAS PROVED DEFECTIVE THE

POLITICAL, SIDE

By way of preface to a statement of

weaknesses developed in operation
under the existing charter, one general
observation should be made. It is

assumed for this purpose that democ-

racy is not interested in efficiency as

such; that it is interested in efficiency

only as means to the end of getting
done what the people want done; but

first, and above all things else, democ-

racy insists that the people shall be

consulted about what the people want
in matters of government. Democracy
insists on its right of self-determina-

tion; it insists that the people through
their duly empowered agents shall

decide to what purpose government
shall be employed. A common under-

standing the good opinion of the

people must be conserved; then and
not till then are democratic communi-
ties interested in efficiency. It is of

first importance, therefore, that

means be provided for coming to a

common understanding on matters of

policy for obtaining the good opinion
of the people.
To this end the old-time town

meeting was retained in the existing

charter; and, by common consent,

provision was made outside the charter

for continuing the Citizens' Committee
of One Hundred as a device to take

the place of parties. A fundamental
error was committed in this. First,

the old form of town meeting can not

possibly serve the end for which it was
intended in a community like Nor-
wood this has been demonstrated.

Second, an irresponsible committee
can not continue long to retain the

confidence of the community as a

nominating caucus and general po-
litical steering agency this conclu-

sion has also been demonstrated.

LOCAL, CONDITIONS DEMAND CHANGE

The citizenship of Norwood is now
made up of many industrial, religious

and social groups which constitute

neighborhood or normal units of

association quite as separate and dis-

tinct as were the old-time New Eng-
land towns, altogether the electorate

is made up of about 4,000 voters. On
election day, once a year, from one-

third to two-thirds of the voters

manage to "drop in at the Civic" and
ballot for officers largely in response
to personal appeal and by use of

"runners" and other devices for

"getting out the vote." The town

meeting, which by law must finally

pass on questions of general policy
and finance, latterly has been attended
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by from twenty to fifty citizens (on
some occasions as many as one hun-

dred), in addition to officers and
board members who are there to ob-

tain support and authority. There
has been increasing lack of interest in

the town meeting, which has become
as wooden as a marionette show

simply going through the motions of

formal approval of practically every-

thing proposed by the finance com-
mission.

CONTROL IN THE HANDS OF A FEW
DISCONTENT GROWING

The real control over town affairs

has come to center in a few personal

understandings. There is no prac-
ticable way provided in the present

plan for finding out what the people
want. The community as an organ-
ized political membership body has no
method of determining whether pol-

icies have popular support before

decisions are reached and executed.

In fact a public opinion on matters of

town policy may be said not to exist.

Normal associate groups in the town
now serve only as "committees on
rumor." Neighborly, like-minded

groups are not utilized as units for the

development of a unified community
spirit through inter-group conference;

there is no effective means of reconcil-

ing the interests of the existing bodies

or constituencies with the interests of

the town as a whole. The attitude

toward the existing government, there-

fore, has been one of growing dis-

content the common comment among
dissentients being that "everything is

cut and dried" and that "the average
citizen has not a look-in anywhere."

DANGER IN THE PRESENT SITUATION

In this situation, it would seem to be

only a question of time when this in-

creasing discontent will result as in

many other places in tearing down

the system and setting up something
else, in which still greater indifference

may be shown for the underlying prin-

ciples of democracy. The real danger
has already been pointed out. Democ-

racy insists first on the means of self-

determination; and, by reason of this

fact, an informed public opinion, to-

gether with a means of popular control

which will conserve good-will, is the

only sure foundation on which the in-

stitutions of to-day may be built.

Without an effective means of insuring

good-will, the more able the leadership,
and the more efficient the executive

organization, the more surely will the

structure be pulled down. Everything
in the end depends on good-will; even a

benevolent paternalism depends on

good-will.

Democracy rightly prefers medioc-

rity if the alternative is autocracy; and
if no alternative is left except to choose

between the efficient domination of one

class which is numerically small, and

inefficiency on the part of another class

numerically large, the numerically large
class must in the end prevail. This

choice between evils, however, is a

thing to be avoided. And in this situa-

tion, Mr. Willett again has taken lead-

ership for a further development of the

existing charter plan to overcome the

obvious defects above described by
moving in the Committee of One Hun-
dred the appointment of a sub-com-
mittee on revision.

WHY THE OLD-TIME FORM OF TOWN
MEETING MUST BE ABANDONED

First focusing attention on the most
fundamental change proposed in the

re-draft the frank abandonment of

the old-time town meeting and the sub-

stitution of the representative town

meeting let us reflect a moment on the

reason for setting this time honored in-

stitution aside. Its primary functions

were these: (1) Nominations and elec-
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i; () policy determination; (3)

control over the purse. Already for

obvious reasons, the electoral function

(nominations and elections) had been

taken out of the town meeting before

the new charter was adopted nine years

ago; the same obvious reasons make it

needful to institute a representative

body for the purposes of policy deter-

mination and control over the purse

<irlil>eration, decision, dramatization of

issues and popular appeal. Without

an effective institutional means of

IM.II.-V formulation and discussion on

the one hand and control over the purse
on the other, a self-determining com-

munity cannot have confidence in the

agencies through which it becomes con-

is of common purposes and under-

takes to realize them. In other

words, the conditions now being un-

favorable for the holding of town elec-

tions, making town decisions and en-

f<>n ing them through popular assem-

bly, this antiquated device is marked
for discard.

THE OLD ORDER AND THE NEW
In considering the need for adapta-

tion of our political institutions to

present-day conditions of life, a first

essential to sound reasoning is to realize

that we are living in an essentially dif-

f.Ti-nt world than that in which our

forefathers lived. That environmental

conditions have changed, we are con-

stantly made aware. The extent of

this change, since the days when the

town meeting served so well our politi-

cal purpose, can best be seen and under-

stood when we picture Plymouth or

Dedham, our primitive colonial proto-

type, as it was and then contrast this

with the Norwood in which we now re-

side a typical industrial town of our

day. A difficult task to be sure ! But
the contrast may be made graphic if the

society of the Pilgrims, to which we
trace our institutional beginnings, is

portrayed in cross-section as a biolo-

gist would the microscopic structure of

a life organism.
Such a cross-section for thePlymouth

and Dedham of yesterday we have

attempted in Chart I. On this chart,

the small circles depict family groups,
within which the individual members
are shown as dots some of the individ-

uals within the family circles then being
bound by blood-ties, others being bound

by contracts of indenture as servants.

Within these circles all the industrial

life was organized. The enclosing large
circle broken line) is the Congrega-
tional church which at the time in-

cluded most of the inhabitants; this w:i>

their broader cultural and philan-

thropic group. A still larger square,
includes all the inhabitants; this repre-
sents that political organization ef-

fected by the Mayflower Agreement
the government with its town meeting.
There were then, in the Plymouth col-

ony, no separate economic or business

groups; there were then no definitely

organized, separate, fraternal, philan-

thropic and social groups; there was
then no other church or broad cultural

groups in fact no other was permitted
to exist. The normal leaders in the in-

stitutional life of the community were

fathers heads of families who in turn

determined the leaderships in church
and town meeting. And then when
other communities were established

at Duxbury, Situate, etc. those who

represented families in the town meet-

ing, and in the church meeting, the

fathers in each of these places, picked
out those who would represent the com-

munity in inter-town and in inter-

church assemblies.

THE OLD-TIME REPRESENTATIVE
ASSEMBLY

The outstanding fact in this analysis
of institutional relations is that the

town meeting in these early days was
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an assembly of representatives of

normal, constituent family groups,
held together by blood ties and hy
contract. The inter-town and in tor-

ch urch assemblies made up of the

representatives of local political and

religious groups were chosen by the

underlying social and economic groups;
and both the town and inter-town as-

semblies were made up of persons who
stood in intimate relation to normal

basic constituencies. The constitution

<>f inter-town society as thus organ-

ized, the broadest and most complex
invitational super-structure of that

day is graphically shown in Chart II

And in character this same essential

structure remained continued in ef-

fect until after that new organic

impulse which is known to us as the

Industrial Revolution came to express

itself in new form of economic and so-

cial life in institutions of ever increas-

ing size and complexity.

OUR NORWOOD THE MODERN
INDUSTRIAL TOWN

A graphic protrayal of present day
institutional complexity, of a modern
industrial town is attempted in Chart
III This is a cross-section of Nor-
wood to-day which may be compared
with Chart I the Norwood (Dedham)
or Plymouth of yesterday. For this

purpose the same symbols are used to

represent the family it being noted,

however, that on this chart little of the

field is overcast, only a few of the

3,000 or more families within the en-

closed area being shown. Solid lines

are also used to represent various eco-

nomic associations, because out of the

family circle these have come both
the employer and employee organiza-
tions; these lines represent institutions

which are our new ways of getting a

living. Some of these as they exist in

our modern towns are only segments of

world-institutions doing business in

the town (such as Winslow Brother"

& Smith, The American Brake Shoe,

and the Morrill Ink Works); other

economic institutions are more local

in organization but still depending

quite as much on outside business

connections for disposition of output

(such as the Plimpton Press, the Nor-

wood Press, Bird & Sons, the Plimpton

Foundry, the Holliston Mills); and

still other business concerns, much
smaller than those mentioned, depend
almost entirely on the outside world

market. Through one or another of

these broadly organized business

groups the people of Norwood now

gain their livelihood. Many of the

nationally organized "unions" as-

sociations of employees are present.

each with just as definite structural

lines of group association as may be

found in organization for capitalization

and management. As has been said,

all of these institutions have been

separated out of the economic home
life. Beside these economic groups
there are literally myriads of religious,

social, educational, recreational and

philanthropic institutions and associa-

tions (a dozen or more churches;

Civic Association, Girl Scouts and

Boy Scouts; Red Cross and Y. M. C. A.

Elks, Masons, Odd Fellows, Knights
of Columbus; national societies such as

Caledonians and Lithuanians; patri-

otic societies such as the G. A. R.,

D. A. R., S. A. R., W. R. C., V. F. W.,
A. L., etc., etc.) within which are de-

veloped normal, friendly, confidential

relations. The old structure, as shown

by Charts I and II, was as simple as a

geometric lace pattern; compared with

a cross section of our modern society

which, if all the existing associate re-

lations were shown, our modern in-

dustrial society diagramed and charted

as above would look like a piece of

mixed-felt.
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THE PURPOSE OF POLITICAL

ORGANIZATION

Assuming that the reason why all

these institutional relations exist to-

day is that they have been found

serviceable, recognizing that they have

been the result of a broader conception
of liberty, of equality, of Christianity,

of democracy, logical approach to our

problem requires that we distinguish

in this complex the purposes or service

ideal of political organization. In

considering the relative value of

these institutional ties we are dealing

with the most compelling proMem >f

democracy. The most fundamental,

far-reaching question before us in

municipal (as well as state and

national) organization is: How may
we provide the means of reconcil-

ing our service group loyalties?

Is not this the purpose of political

organization? If it is, then obviou-ly,

\\here popular assembly is impractica-

ble, this can be done only by con-

ference of representatives of normal,

friendly, neighborly groups, which have

the confidence of their respective

constituencies. The primary problem
of political organization in a modern
industrial democracy such as ours then

resolves itself into the adoption of an

electoral-representative system based

on constituencies which know and
trust each other and who know and
tru-4 those which sit in conference to

reconcile their group loyalties to the

larger interests and purposes of the

community as a whole.

LIKE-MINDEDNE88 THE BASIS FOR
REPRESENTATION

Concretely stated, our problem is to

find out how we can establish relations

ofconfidence good-will between real,

normal, like-minded constituencies, and
those to whom they look as their

attorneys to represent them in recon-

ciling group differences. The old solu-

tion in Dedham and Plymouth was to

erect families as constituencies for the

purpose of representation in the town

meeting their common council. And
our modern democracies have finally

come forward with an answer to their

problem a solution by which repre-
sentation may be based on like minded-

ness, by which the representative now
as of old may be one who is entrusted

by a constituency held together by
ties which bind. It is this solution

which is proposed here the system

commonly known as "proportional

representation," by which the group
relations of an underlying complex of

like-minded constituencies may be

reconciled in friendly conference of

representatives so organized and or-

dered in their procedure of deliberation

and decision that conclusions when
reached may have the support of the

whole politically organized commu-

nity. By the adoption of this principle

may we not have the same confidence

and good-will in our institutional

arrangements as existed in the old-

time town meeting and colonial as-

sembly?

HOW TO MAKE "ELECTORAL-
REPRESENTATIVE-SYSTEM" EFFECTIVE

Nearly all the political machinery
evolved (hiring the last seven centuries

has been the product of efforts to make
an "

electoral-representative-system
' '

effective for doing the work which

normally goes on with little or no

machinery in a forum in which all the

parties in interest can be presented,
as for example in a court or a popular

assembly. When the folk-mote could

no longer function in England, con-

stitutional government began; when
the town meeting could no longer be

effective, due to the size and com-

plexity of New England community
organization there was a beginning
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of a new era in our political life first

of neglect of the principles and ideals

of democracy and of degradation of our

public service to serve the ends of

exploiters, then of invention of the

means designed to re-esta!>li>h the

iples of democracy in institutions

adapted to the new social economic

and political order.

During the last hundred years much

experience has been gained through

experimentation. Scores of institu-

1 adaptations have been proposed
and many have been tried out after

expensive and persistent campaigns of

education. Each of the reform meas-

ures which have received popular

support have had merits if properly

applied and adapted. But many of

them have failed because attention was
centered on a part, and its relation

to the whole was overlooked; either

too broad claims were made for each

particular device as it was being put on

the market or the necessary and com-

plementary adjustments were left out

of account. In fact the common fault

of public appeals of this kind has been

that the proponents have failed to

consider the limitations of new devices

the adoption of the particular part
advocated being thought of as an end in

itself. From these experiences we
have come to know that an institution

is not merely "an assembly proposi-
tion" that it is a thing of many
specialized organs, the welfare of the

whole depending on each organ sup-

plementing and co-operating with all

the others. We have come to know
that practical judgment must be a

composite; that there must be like-

mindedness; that group self-determina-

tion depends on mutual agreement
with respect to the service ends to be

achieved; that there must be agree-
ment also with respect to the human

agencies to be employed for achieving
desired ends; that following these

agreements, there must be direction

and discipline so administered that

specialized actuating groups may work
for the achievement of predetermined
ends, and that all together they may
co-operate in thought and deed.

To restate our problem: The public
services to be rendered in the present
case are assumed to be those and those

only which are now being carried

on under the existing departmental
boards of the town of Norwood;
incidentally there are other services

those of supply and custodianship
\Unrh are now being performed by the

existing officers of the town of Nor-

wood; as has been said, the proposed
modifications of the charter hen-in

outlined have to do chiefly with the

mechanism of control over these ex-

isting service agencies by which the

people of Norwood as a self-determin-

ing political group operate. These are

of three kinds: the electorate; the gen-
eral officers, as custodians; and a cen-

tral representative body with decentral-

ized departmental controlling boards.

These assisted by two advisory commis-
sions (one constructive and the other
< ritiral) may dominate their enterprise
and hold their administering servants to

account. The several known defects in

the existing institution and the devices

proposed for overcoming them are as

follows:

The device which is proposed to

make the policy-determining body
truly representative of 100 per cent

of the electorate and arranging them

by constituencies to be represented is

proportional representation.
The device which is proposed to

enable the representative town meeting
to serve the community effectively as

its deliberative organ, is an organiza-
tion within it and a procedure for

intelligent criticism as weU as construc-

tive planning.
The device which is proposed to
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enable the electorate to give voice to

assent and dissent to decisions reached

in the representative body with full

information, is open forum discussion

of policy and finance.

The device which is proposed for

relieving persons in position of cor-

porate trusteeship from the necessity

for compromise with persons who are

playing politics, is to take the business of

government out of politics to make the

general corporate offices and admin-

istrative positions of leadership non-

political requiring that all questions
of policy, in relation to which general
or administrative officers may be

called on to act in advisory relation,

shall be discussed in the open and

depriving those in executive position
of a vote.

The devices proposed for making
the administration efficient are: the

commission-manager idea (decentral-

ized to meet local conditions), the

selection of the controlling department
boards by the town meeting, charging
each of these boards when appointed
with the preparation of plans and a

budget to be approved by the repre-

sentative body charging each with

the employment of an expert as the

managing head of the departmental
service and the application of the

merit system.
The devices proposed, for central-

ization of responsibility of the elected

to the electorate, are the short ballot;

the organization in the representative
town meeting of an executive com-

mittee made up of the majority leader

as chairman and the chairmen of

the several departmental boards; the

organization in the town meeting of a

critical committee on audit and review

made up of a personnel chosen to per-

form this function within each depart-

ment; the appointment of a town

: planning commission, advisory to those

I in constructive leadership; and the

appointment of a finance commission

advisory to those who are charged
with critical leadership in the repre-

sentative town meeting.
The devices proposed, for enforcing

accountability in positions of trustee-

ship, are impeachment, removal after

judicial inquiry and recall; and in

policy determination, the initiative

and referendum.
The devices proposed for vouch-

safing integrity of operation of the

charter (as a plan for insuring open
forum deliberation, responsiveness of

the town meeting to public opinion,

and the continued confidence of the

people) are open direct nominations.

To give to citizens and non-official

groups the right of petition and re-

monstrance with opportunity to be

heard and to place the proceedings of

the town meeting under a non-partisan

presiding officer. The device is a

non-political elected moderator.

UNORTHODOXY OF PROPOSALS
ADAPTATIONS TO TYPE

Most of the devices proposed are

well known to citizens. In them
there is nothing new, in principle at

least. But in proposing each, special

thought has been given to its adapta-
tion. As has been said, Norwood's
charter is a decentralized-commis-

sion-manager type. Because its char-

ter is of a decentralized type, in ap-

plying the specific devices noted above,
little of the logic which has been

used in developing and discussing
the advantages of the "orthodox"
or centralized type of commission-

manager government is applicable.
Because it is proposed that each

representative should act as and for a

small group of neighbors (persons who
could meet together with their repre-

sentative), neither the Hare system
nor the List system of proportional

representation could be used without
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modification to suit the specific plan
and type. Of the two, it is thought
th;it the principle of ;i single tran-fer-

able ballot, the Hare system, could

serve better.

Other well-known devices are spe-

lly adapted for obvious rea-

sons. Only two are new to town

organi/ation, viz.: the device here

proposed for nominations which is

a combination of plans heretofore

tried out ; and the device proposed
for open forum delil K-ration which

though new to us in principle at

least, is as old as parliamentary pro-
'lure. Because no existing plan of

ii'.mm.ition so far used has worked

satisfactorily, this new combination

method is proposed.
Because no procedure has been in

use in town government for insuring

open forum deliberation which is

adapted to a full and free discussion

of questions of public policy after

adequate preparation and with able

leadership, the procedure, fully

described below, has been suggested,
in which responsibility for its faithful

enforcement is definitely located in

the moderator. This proposal has a

very definite experience back of it in

parliamentary usages as developed in

other countries.

DISCUSSION OF PROPOSALS

The proposals as outlined have not

yet been laid before the Committee
of One Hundred, for two reasons:

Charter amendments will, require

legislation and the plan cannot be put
In-fore the Massachusetts legislature

before next January; the sub-com-
mittee has sought to obtain the advice

of specialists and national >o<i<-tic>

interested in the promotion of different

devices for the improvement of town

organization before submitting a draft

for discussion by the people of Nor-

wood. Already the outline draft has

been modified in many particulars as

a result of correspondence and con-

ference with >tudents of government,
secretaries and other officials of civic

bodies. It is in response to request
for publication coming from several

sources, and in the hope that further

helpful discussion will result, that the

draft appears in this form. Inquiry,
criticism and constructive suggestion

by readers of the NATIONAL MUNICIPAL
REVIEW is therefore invited by the

sub-committee.



OUTLINE DRAFT OF PROPOSED CHARTER

[This is intended as an outline sketch

of charter only, with explanatory notes.

Its purpose is to give to the reader a

comprehensive view of what this par-

ticular type of town organization
would be, as an adaptation of an exist-

ing structure, if the proposed charter

changes were adopted. The structural

part which is new (aside from the sub-

stitution of the representative town

meeting for the old form) is shown on

Chart IV. This has to do entirely with

the organization of the representative

body. As is pointed out there are two

essentials to policy determination; viz.:

constructive planning and critical re-

view and discussion of plans proposed.
It is to provide the instrumentalities for

those two essential processes that the

new parts are added. The other struc-

tural changes proposed are in re-ar-

rangement of existing parts to adapt
them to the new design. What this

re-arrangement would be is shown in

Chart V. This graphic, it will be

noted, is divided (from top to bottom)
into three parts. In the bottom sec-

tion the existing service organization is

described. The five departments there

shown (the "administration") are the

existing motor parts of the local politi-

cal machine. The two sections shown

above (the first and the second) con-

stitute the proposed mechanisms of

control. These are the electorate, the

general officers and the representative

body. Each of these have specialized

controlling functions, but as in me-

chanical devices, each controlling mech-

anism should supplement and co-oper-

ate with the other. Because all the

changes in detail follow from the intro-

duction of the "electoral-representative"

principle of control as a substitute for

the representative town meeting in

place of the old type of popular assem-

bly Chart VI has been prepared.
The aim of this chart is to aid the

reader in visualizing the physical ar-

rangement of those two controlling

mechanisms which stand in between

and therefore must "engage" the elec-

torate on the one hand, as the prime
controller, and the several departments
of administration on the other as the

motor parts. The general officers are

controlling devices which were worked
out by autocracy and have for their

function guardianship. These have
been taken over by democracy as need-

ful to the administration of a trust.

But unless the electorate can be made
effective, the distinctive purpose of

democracy popular control would be
lost. It would be just as well to go on
with the make-believe town meeting
which we now have as to introduce a

representative body which was not

representative, or, being representa-

tive, had no adequate means of defining
and settling issues in a manner such as

would keep the electorate informed.

The problem is to make the electorate

and representative town meeting to-

gether do what the popular assembly
did when the town was a small, simple,

neighborly community, most of whom
attended the Congregational church on

Sunday and went to town meeting even

more religiously. The problem is one
of popular control to make the pro-

posed representative town meeting an
effective organ of deliberation and pub-
licity, without imparing ability in

leadership, fidelity in custodial office,

or efficiency in the several departments
of administration. The whole organ-
ization must be considered as a device

for administering a trust in such man-
ner as is consistent with the desires of

418
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Diagram suqqeitmq physical arranqcmcnt of Hall for holding a Chart IV*

REPRESENTATIVE TOWN MEETING
as proposed

CHART IV
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beneficiaries. Because the representa-
tive body as a controlling device, if it

serves its purpose, must reach into

every phase of municipal life and ex-

perience, it is necessary to have the

whole plan of organization clearly in

mind in order to think intelligently

about any of the problems of incorpora-
tion therefore the charts therefore

the general outline of organization
which follows as Section I.]

I. GENERAL OUTLINE OF PROPOSED
CORPORATE ORGANIZATION

1. Electoral Functions Constituen-

cies and Popular Assemblies. For pur-

poses of representation in the "repre-
sentative town meeting" a constitu-

ency, as distinguished from the town
electorate as a whole, to consist of forty

qualified electors, who join in elect-

ing a representative, or who may meet

for conference, discussion, or other

action. Action by electorate to be

limited to nominations, elections, peti-

tion and remonstrance, initiative refer-

endum and recall. (See Section II.)

The functions of the town meet-

ing being transferred to an electo-

rate, whose duties would be limited

as described above, and to a repre-
sentative council, it is not assumed
that popular assemblies would

thereby be done away with; rather

that meetings of constituencies

would be frequent, for the consid-

eration of public questions; that

these would more usually take the

form of "parlor caucuses" meet-

ings of normal friendly groups who

might constitute the units of

representation .

2. General Corporate Officers per-
sons elected to serve as guardians of

charter rights, trustees of proprietary

interests, and custodians of corporate
records and funds. For list of such

officers see below Section III.

These would be the same general

officers as are now elected; but,

instead of being chosen annually,
each would have a tenure of four

years.
3. Central Controlling Body a Rep-

resentative Town Meeting described

below (see Section IV et seq.) respon-
sible for general ordinances and general

policy; for the number, size and func-

tions of departmental boards and

central advisory and critical commis-

sions subject to referendum; for the

selection of members of such boards

and commissions; for raising revenue,

and authorizing expenditures.
This is the onlynewpartproposed

in the revision; it would take the

place of and take over the functions

of policy-determination and con-

trol over the purse exercised by the

old-time town meeting. The elec-

toral function so far as applied
to the choice of general officers,

and final determination on appeal
would be transferred to the electo-

rate.

4. Departmental Boards (see below

Section V) responsible to the repre-

sentative body for departmental poli-

cies and regulations; for leadership in

the preparation and submission of

plans and estimates; for the adaptation
and development of the public service

to meet community needs within the

authority granted them by the repre-

sentative body; and for the selection

of technically qualified administrators

with an efficient personnel to execute

plans approved.
At the present time the board

of selectmen (safety and engineer-

ing) is composed of five members,
three years each ;

the school board

has a membership of six; the li-

brary board has a membership
of six; the health board has a

membership of three. The mem-
bers of each of these boards have

overlapping tenures of three years.
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The board of relief has a member-

ship of three with a one year tenure

only. While for purposes of ma-

jority and minority representation
in three boards the number of

members would be changed, the

functions of each board would
remain the same as initially.

5. Town Planning Commission a

board for critical examination and

report on plans and proposals for the

development of the public service so far

as this has to do with the physical

improvement of the town, and for

independent recommendations, in re-

lation to general town development;
also for making constructive recom-

mendations for charter or other changes
in corporate organization and proce-
dure with a view to making the town

organization an effective device for

serving the community.
The same board as at present

except the powers would be en-

larged. For choice, composition
and powers, see below Section

VI.

6. Finance Commission a board for

critical examination and report on the

finances and the acts and proposals of

administrators of the public service

and for making independent recom-

mendation in relation thereto.

The same board as at present;
for choice, composition and pow-
ers, see below Section VIII.

From the above it is to be noted

that the only new governing

agency proposed is the representa-
tive town meeting. As before

pointed out, this would take the

place of the old town meeting

which, since the introduction of

the
' '

decentralized-commission-

manager" plan, has been little

attended decisions now being
reached beforehand in camera be-

tween the general corporated offi-

cers, the administrative boards

and the finance commission. The
further new features have to do

with making the town meeting

truly representative, and with

providing an organization and

procedure such as will enable

representatives and voters to act

with deliberation based on knowl-

edge. Therefore proposals for di-

rect nominations; proportional

representation; open forum de-

liberation, etc. See Section VII-
XIII.

II. NOMINATIONS AND ELECTIONS

1. Elected Personnel and Their Ten-

ures The Short Ballot. a. The elected

personnel to be the general officers,

the board of assessors, representatives

and their alternates.

If it seems best, the assessors

could be chosen by the representa-
tive town meeting. But there

appears to be good reason for

having them and the general
officers so elected as they should

be kept out of the political alli-

ances of the policy-determining

group; they and the general
officers are in the nature of a

safety device; they are to be

charged with trusteeship for rec-

ords and funds, and with general

corporate guardianship, while the

representatives are wrangling over

matters of policy.

b. At the first municipal election

after the revised charter goes into

effect, general officers to be chosen

by the electorate for tenures as follows :

Mayor-moderator, four years; town
clerk and accountant, three years;
town treasurer, two years; town at-

torney, one year. Thereafter as the

tenure of each general officer expires,

his successor to be elected for a term of

four years. A board of five assessors

would also be chosen altogether for a

three-year term, by proportional repre-
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sentation, with the single transferable

vote (the Hare system).

Normally, therefore, the number
of names for which each elector

would vote would be as follows:

one general officer; one assessor;

and a representative. It is prob-
able that the general officers and
assessors who proved satisfactory

would be continued in office for

many years. In any event the

candidates would probably be

persons well known. And since

the number of votes needed to

elect representatives and alter-

nates would be small each voter

would have a sense of nearness

to the controlling body. The

representative and voter would be

in much the same relation of

attorney and client. In former

drafts provision was made for

representative at large (of con-

stituencies of 150) and district

representatives (of contituencies of

50). It has been thought that

the same end would be reached

by application of the principle
of "proportional representation"
with constituencies of a quota of

40. Either would result in a

council of about 100 members
if all the electorate voted reduced

by just the extent to which voters

stayed at home. The present

proposal has the advantage of

the short-ballot.

It is also to be observed that

we would have in fact two repre-
sentative bodies; one for assess-

ments; the other for the exercise

of general controlling powers. By
giving the board of assessors amem-
bership of five elected by the Hare

system, every considerable town
wide interest could be represented.

Quoting from a letter on this point
from Mr. Hallett of the Propor-
tional Representation League:

In line with the ancient sentiment

"Taxation without representation is tyr-

anny," it seems desirable that the board of

assessors, which is made responsible for all

valuations of property, should contain a

representative qualified to safeguard the

interests of each voter, whether he votes

with the majority or not. A thoroughly

representative body can be trusted not to

sacrifice the interests of the whole to those

of any one section. If, for these reasons,

proportional representation is adopted,

there is no need for overlapping terms of

office: if members are encouraged to stand

for re-election, sufficient continuity of

personnel is assured by the method of

election. On the contrary, adequate repre-

sentation of all elements cannot be secured

unless more than two preferably five or

more are elected together at one time.

Another reason for the three-

year term proposed is that it would

require about three years to

complete a re-assessment pro-

gram, after which the membership
might well be brought before the

electorate for judgment.
2. Open and Direct Nominations.

Three ways in which persons whose

names are to appear on the official

ballot may be nominated, viz.: (1) by
operation of law; (2) by nomination

from the floor at a special town meet-

ing; (3) by petition.

a. By operation of law: All incum-

bents of elective offices whose tenures

expire or have terminated, representa-
tives and their alternates to be nomi-

nated for re-election by the town

clerk, as a matter of official duty, in

the manner described below in Section

II, 13
b. By nomination from the floor:

Other persons may be nominated for

general corporate officers, representa-
tives by vote of not less than one-fourth

of the members of the town meeting,

sitting as described below:

Normally the town meeting
would thus constitute a caucus for
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the nomination of candidates for

general offices in opposition to

incumbents; it would therefore

be well to permit one-fourth the

membership to nominate. The

uily ust' which would be made of

the right to nominate representa-
tives and alternates, would be to

insure the nomination of persons
desired as leaders which would

seldom be required, since leaders

would usually be members and
therefore would be nominated by
the town clerk as al-

By petition: Nominations by peti-

tion to require the signature of 100

qualified voters for corporate officer-.

and ->o qualified voters for representa-
- and alternates each petitioning

constituency to have a right to repre-
sentation on the floor \\ hen nominations

are under discussion (see below Section

II.
*

3, part 6), said representative to

be designated in petition or in default

thereof by < oii^-iit of the majority
\oters of the petitioners present at tin-

caucus meeting
A candidate for representative with a full

quota of supporters might not have a full

quota who would be in a petition to support
him publicly. A reasonable provision, if

one seems needed to keep the names of

hopeless candidates off the ballot, would

be to restrict each voter to the signing of

one petition for each office.

3. Town Meeting to Sit as Xmn hutt-

ing Caucus. Not less than two or

more than four weeks before each

election a special representative town

meeting to be called to sit as a nomi-

nating caucus over which the modera-
tor would preside and the town clerk

would act as secretary.
a. AH nominations to come before

the caucus for discussion.

b. The following to be among the

items in the "Order of Business" on
the calendar of the town meeting

sitting as a nominating caucus:

(1) Reading by the town clerk of list

of persons in nomination by operation
of law;

(2) Withdrawal of names by incum-
l>cnts who do not consent to stand for

re-election ;

(3) Reading by town clerk of list of

persons nominated by petition ;

(4) Nominations from the floor;

(5) Discussion of nominations for

each office or position to be filled in

turn following the order of the official

list as presented by the town clerk

under rules announced by moderator

if not previously determined by or-

dinance;

(6) Balloting on nominations made
from the floor to determine whether

said nominees have the necessary

support in the town meeting caucus

to entitle them to be placed before the

electorate.

4. Publication of Results. The town
clerk to publish for the information of

the electorate all nominations thus

made, within one week after special
town meeting. Voting not to be

limited to the names appearing on

printed ballot; other names may be
added by the voter when preparing his

ballot, by use of stickers or writing in.

One of the most dispiriting

aspects of our public life is the

condition in which an elected

ant finds himself, after giving
to the public the best that is in

him, when by act of a political

boss, or through some kind of

jockeying or trickery, or machine

rule, he finds that his name has

been dropped from the list with

no thanks, no questions asked,

and no way of knowing what is

charged against him or of

facing accusers and malcontents.

If he has conscientiously taken a

position which has exposed him
to covert attack and aroused

secret opposition, the controversy
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should be brought into the open.
The more ancient view of an

election was that it was a chance

to turn men out of office. This

went along with the idea that

government is a necessary evil to

be abated, by the process of

"rotation." But since we have

come to look to the government
for service as our most important
service agency an election has

come to be regarded as an appeal
to the electorate for support of

existing responsible leaders and
the policies for which they stand.

The corollary of this assumed

purpose of an election would
be to permit the electorate after

deliberation, with full knowledge
of facts and after listening to the

arguments of opponents to

choose to withdraw support and

give it to someone else. The

only way to get rid of trickery
in politics as well as business is

to insure to the honest straight-

forward person a square deal.

In the public interest, therefore,

the faithful employee should

always be considered as a

candidate unless he withdraws
his name the faithless should

be fired by the employer not by
the crowd looking for his job.

Nominators by petition should

be given opportunity to enter into

discussion of issues and the fitness

of nominees at the special meeting,
or caucus, described above. And
in case a question of policy on
which representatives have taken

sides is in issue, opportunity
should be given to the minority
as well as the majority to present
the names of candidates to go be-

fore the electorate. Above all

the official nominating procedure
should be one which admits of dis-

cussion of the claims to the support

of all candidates, in open forum, for

the information of the electors.

Thus the nominating caucus

would be one of the two occasions

on which the business of the com-

munity could be fully gone into

and dramatized; the other occa-

sion would be when the budget as

the service program of the newly
elected leaders would be presented

provision for which is suggested
in Section VIII below. An open
forum procedure for deliberation

is a thing that has many times

been urged in appeals for public

support when new methods of

nomination have been proposed
such as have given rise to the old

form of caucus and the "conven-

tion"; but neither the caucus nor

the convention has been taken

seriously enough by the public to

make either of them an effective

part of the governing process.

Neither has been placed strictly

under guardianship as have our

legislatures and courts; yet the

decisions to be reached through
them are of supreme importance.
These are among the reasons

which are urged for some such

nominating procedure as above.

5. Election of Representatives and

General Officers. All elections to be

conducted according to the prefer-

ential system of voting known as the

"single transferable vote" or "Hare

system" each voter being required
to indicate his preferences on the

ballot for each type of office to be

filled by means of figures (1, 2, 3, etc.,

placed opposite the names of as many
candidates for each office as he wishes,

whether regularly nominated or indi-

cated by "stickers" or "written in.")

a. Election of General Officers. The
Hare system to be used as "a system of

majority preferential voting" for all

offices to which a single person is to be
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elected. If no candidate receives a

majority of first choices, the candidate

lowest on the poll would be dropped,
one at a time, and their ballots trans-

ferred to the next choices marked on

them for candidates still in the running,
until one candidate receives a majority.

(Officers who stand in the rela-

tion of trust or custodianship to the

community as a whole, should be

persons who have the confidence of

a majority of the whole electorate.)

b. The Election of Representatires.

The town to be divided into four dis-

North," "East," "South" and
\\ .-st") each voter to have the right

to help elect one representative at large

from his district, the quota required for

election being 40. Every candidate

having 40 "first choice" votes from his

"district
"
would be elected on the first

count. If any candidate had more
than he needed, his surplus ballots

would be transferred to the next choices

marked on them for unelected candi-

dates. After all the surpluses had been

transferred in this manner, the candi-

dates with fewest ballots would be

dropped one at a time and their ballots

transferred to the next choices marked
on them for candidates still in the run-

ning. Every candidate who in this

way receives the support of 40 voters

would in turn be declared elected, until

less than 40 ballots still remained to be

finally disposed of. Alternates for

elected members tobe chosen by further

examination of the same ballots as pro-
vided for in the paragraph "d" below.

c. The Election of Members of Boards
and Commissions. The Hare system
to be used as

"
a system of proportional

representation" for all members of

boards and commissions to which more
than one is to be elected.

By this method every constit-

uency or considerable group would
have representation according to

its strength.

d. Recount of Votes for Alternates.

The regular election ballots to be pre-

served until after the organization

meeting of the representative body
the recanvass of votes for alternates to

be deferred until after the first or "or-

ganization meeting" of the representa-
t ive body. All the vacancies created in

each "district" representation in the

representative town meeting by the

election of members to boards, com-
missions or other offices by the repre-

sentative body, or by death or resigna-
t i. .11 before the "organization meeting,"
to be filled by a single recount of

all the ballots which proved to be

ineffective in the original count for

representatives, the quota to be the

same as in the original count. An
alternate then to be chosen for each

member whose place has become
vacant by a recount of the ballots

\\liirh elected him, according to the

Hare system applied to the election of

one as a system of majority preferential

voting.

Among the arguments which

have been urged in favor of the

foregoing proposals are these :

(1) As has been said, clear think-

ing about fitness and responsibility

requires that, in choosing persons
for public service and approving or

disapproving their acts, a clear line

must be drawn between (a) those

performing guardian and custodial

functions, (b) those engaged in

policy-determination , and (c) those

who execute plans or proposals
after they have been approved
administration. When such dis-

tinction is made as a matter of

organization, it is only in the

choice of the policy determining

group that questions of politics

enter. Presumably the personnel
of the controlling body, its majori-
ties and minorities, might change
as often as public opinion might
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change, in expressions favorable or

unfavorable on questions at issue

between leaders constructive or

critical, without in any manner

causing citizens to doubt the fidel-

ity, or question the ability of the

"general corporate officers" de-

scribed below (Section III) . These

might hold (in fact it would be to

the advantage of all concerned for

them to continue to hold) as long
as their services were satisfactory.

Similarly it would be of advantage
to all concerned to have persons
who had developed expertness or

who had demonstrated capacity
for administration (such as engi-

neer, superintendent of schools,

health officer, relief officer, etc.)

retained in the service without

respect to the changing personnel

casting the "ayes" and "nays" in

the deliberate policy-determining
bodies or boards.

(2) The chief reason for the

"representative" character pro-

posed for the town meeting as dis-

tinguished from the present type
has been set forth in the introduc-

tion. To this we may add that it

would insure attendance of persons
who represent 100 per cent of the

voters as a matter of duty and

honor; it would insure that each

session would be made up of per-

sons known to and trusted by the

constituency which elected them;
it would insure confidence by mak-

ing each constituency a normal

group in the community and small

enough to meet their representa-
tive. The representative town

meeting would provide the means
of reconciling the smaller loy-

alties in the town with the

larger purposes of the community
as a whole. Thus the deliberative

assembly would be a complex or

federation of constituencies there-

by bringing into organic relation

the larger population which makes

up the community of to-day; and
the several like-minded groups
would become the true unit of

democratic society, as in former

days.

(3) The reason for dividing the

town into four districts for pur-

poses of election of representatives
would be that there are four nor-

mal divisions .

' '

South Norwood ' '

has a population with community
interests which should be recog-
nized when questions of town

policy and finance are being con-

sidered in any and all of the depart-
ments of administration and town

planning; "East" Norwood now
contains a large population with

inadequate school and other facili-

ties and has a very immediate

interest in street and other ex-

tensions. "North" Norwood has

in it the principal business district ;

"West" Norwood has its distinct

developmental needs.

(4) The reason for the election

of alternates, would be to provide

against vacancies occasioned by
resignation, or appointment to ad-

ministrative position
- -

thereby

providing for a full quota of voting

representatives after organizing
the several departmental boards,

the chairman of the executive com-
mittee and the chairman of the

committee on audit and review.

III. GENERAL OFFICERS AND ASSESSORS

1. Mayor (Moderator) same duties

as the present moderator a non-parti-

san, non-executive head of the town

government the official representative
of the whole politically organized com-

munity on all occasions where such

representation is called for.

2. Town Clerk and Accountant

same duties as at present.
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3. Town Attorney same duties as

at present.
4. Town Treasurer and Collector of

Revenue same duties as at present.
5. Town Assessors same duties as

at present.

Already it has been pointed out

t hat the general officers as a group,
would be charged with responsi-

bility to the community for guard-
the intent and purpose of the

<<>rj>orate charter, defending the

legal rights of the enterprise as a

whole, and acting as trustees and
' u-todians of funds and records

luit who would have no participa-
tion in partisan alignments de-

veloped in processes of planning,

approval of plans, and execution

of plans and policies after they
have been approved. In this

respect they would be part of the

mechanism of corporate control.

Attention is again called to the

fact that the four general officers

would be elected for overlapping
tenures of four years each only
one being elected each year unless

a vacancy occurred by death,

resignation or removal; and that

the policy-determining (political)

members of the government would
In- elected each year. The ma-

chinery for resolving controversies

is to be found in Section IV dealing
with "town meeting" and in

Section V dealing with "adminis-

trative boards" and in other sec-

tions supplementary thereto. See
also provisions with respect to nom-
ination and elections, Section II.

IV. CONTROLLING REPRESENTATIVE
BODY (REPRESENTATIVE TOWN

MEETING)

The representative town meeting
would be made up of two classes: "Vot-

ing members"; and "non-voting mem-
bers."

1. Voting Members, The voting

membership of the central controlling

body to be composed of approximately
100 representatives.

Instead of having an irrespon-
^Me Citizens' Committee of One
Hundred as at present, the voting
members would thus constitute a

responsible < iti/ens' committee of

"One Hundred." They would act

as a con -t i hirnt assembly when

sitting as a nominating caucus, and
when sitting as an organizing body

selecting the departmental
boards and advisory commissions;

they would act as a law making
body when considering and en-

acting general ordinances; they
would act as a policy determining
and controlling body, when con-

sidering and passing the budget.
In these later relations they would
serve as a legally constituted po-
litical jury to sit on and determine
ISMIC-, involved in proposals having
to do with public policy or finance

administration. It is to be noted

that the number of voting mem-
bers of the representative body
would depend on the number of

ballots cast by the electorate.

2. Non-voting Members (ex-official).

y person who is charged with

direct official responsibility and who
therefore would be called on to appear
before the representative body, to have

seats and all privileges of the floor,

without a right to vote, viz. :

a. All general corporate officers;

b. An executive committee with a

chairman and ex-officio the chairman
of the several departmental boards;

c. A committee on audit and review

with a chairman and ex-officio the

departmental auditors;

d. Town planning commission;
e. Finance commission;
f. The departmental boards each

with its administrative officer;
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g. Such persons as might be em-

ployed to represent any of these groups
as attorney or advisor when duly certi-

fied to the moderator.

This would bring all custodial

officers, all administrative board

members, and their executives,

and the two general advisory agen-
cies of the town with their clerks

and experts into the forum for

purposes of giving information and

taking part in discussion. When
questions were taken up, all parties

in interest would be present. This

would seem to be necessary to

open forum deliberation and in-

telligent action. In case it is de-

sired the Hare system of P. R. in

its usual form could be used instead

of the method suggested.

3. The Public and the Press. Seats

to be conveniently placed for the

accommodation of petitioners and their

representatives, and duly accredited

members of the press.

Something has already been

said of the assumed advantages of

providing for a central representa-

tive controlling body and of

applying a principle of election

which would insure that the

various constituencies, as they

actually exist in the town, would

be present in the persons of their

representatives. But proportional

representation alone cannot cure

the constitutional defects from

which our representative bodies

(local and other) have suffered in

the past. Nor does it alone offer

a solution for invisible irrespon-

sible government. As in the case

of the courts, the representative

branch of our governing agencies
is assumed to be a deliberative

body. From experience we know
that action which is deliberative

must be based on knowledge of

actual happenings experience

evidence and the opinion of ex-

perts. Thus no court will under-

take to decide a purely academic

question; and all courts insist that

the attorney for every party in

interest shall be present when

questions of justice are being
decided. In courts of law and

equity great care is exercised to

insure that the controversies to be

decided in the interest of the

public shall arise out of conditions

which are real or "actual"; and
that the issues shall be presented

by the real parties in interest or

their attorneys. In matters of

public business (custodianship and

administration), the only one best

qualified to represent one side of

a question in controversy is the

one most intimately connected

with the business under review.

The psychologist tells us that

action which is not based on delib-

eration the weighing of evidence,

judgment based on experience
must necessarily be impulsive.
The aim of democratic political

organization is to provide a means

whereby every question of political

or social justice may be decided

by process of deliberation in

order that impulsive action may
be prevented. It is therefore

proposed that the town meeting
be a forum in which real issues

growing out of considerations of

public welfare be presented by

responsible officers or other persons

charged with a duty to perform;
that questions of policy be raised

and discussed in the representative

body by the acting parties, and
their critics thereby bringing be-

fore representatives and the public
not only issues which are mooted
but also the acts and experiences
of persons who have had contact

with the problems out of which
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practical questions have arisen.

I'mler their leadership the prac-
tirul questions which have arisen

would be in continuous process of

dramatization. The assumed ad-

vantage of this type of organiza-
tion and procedure is further

enlarged in the note subjoined to

Section XI headed "Organization
of the Representative Town Meet-

ing." See below.

V. DEPARTMENTAL BOARDS DECEN-
TRALIZED ADMINISTRATION

1 . Administrative Board*. To be

elected at the first or "organization

meeting" of the representative body
after the annual general election.

Each board to be composed of six

members, to be chosen annually by the

representative controlling body as fol-

lows:

a. Board of Public Safety and Work*,
with powers same as selectmen under
the present charter;

b. School Board, with same powers
as present school committee;

c. Library Board, same powers as at

present ;

d. Board of Health, same powers as

at present;
e. Board of Relief, same powers as at

present ;

It is to be noted that these

boards differ widely in importance;
but for local reasons it is thought
that for the time being, no re-

arrangement should be suggested
it l>eing indicated as among the

powers of the representative town

meeting to re-arrange or enlarge
on these powers or to create new
departments at will. The only

change suggested in this draft is

that, instead of being chosen by
the electorate, as four out of the

five are at present, they all would
be chosen by the central con-

trolling representative body. The

purpose is to co-ordinate the

constructive planning without in-

terfering with their independence
in administration by making the

several boards serve as committees
of the town meeting with delegated

powers responsible for depart-
mental constructive policy and
the discussion of issues arising out

of departmental needs. The uni-

fication of departmental policies

with a general plan of community
development would thus be made
a function of the central con-

trolling body for which purpose
an executive committee is pro-

posed to be made up of a

chairman of the executive com-

mittee, who normally would be

the leader of the majority in

matters of organization, and the

chairmen of the several boards.

The representative town meeting
would provide the means for the

definition and intelligent consider-

ation of issues when considering
the make-up of the administrative

boards, as well as at the time of

passing the budget; this would

enable the people to keep the

issues and discussion before the

central body through the year
without confusion of responsi-

bility.

2. Method of Election. Each board

to be chosen by a simple proportional

ballot, members of the town meeting
and other qualified electors of the town
both being eligible. The ballots cast

for each board to be counted first

according to the Hare system of

majority voting to determine the

majority choice for chairman, the

runner-up on the last count being also

elected as auditor (or leading minority

member). The ballots then to be

recounted three times by the same
method (disregarding choices for per-

sons already elected) to determine
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three additional majority members
the runner-up on the first recount to

be elected also as a second minority
member, who would bear the designa-
tion of "Inspector."

Thus the members on each

board who represent the majority
in the town meeting would have
a two-thirds working superiority
for determining questions of policy
and for giving support to execu-

tives after plans were approved;
but their actions and the acts of

executives would always be sub-

ject to scrutiny, with full oppor-

tunity given for criticism by the

minority members and public
review of results. The plan would
make the two minority members
of each board the auditor and

inspector responsible for knowl-

edge of physical conditions as

well as for the vise of expenditures.
3. Chairman. Each chairman to

preside at board meetings and to be

responsible to the town meeting for

representing the constructive leader-

ship in presenting plans and estimates.

This would be the leadership

responsible to the town meeting
for the service plan for which
financial support is asked; and
theirs would be the plans for

public service which, when support
is granted by a majority of rep-

resentatives, would be approved
for execution; for this reason a

majority of each board should

be chosen with a view to support-

ing the responsible leadership
within the board.

4. Auditors. Each auditor to be

responsible to the town meeting for

presentation of issues raised in his

respective board in opposition, where
issue is founded on plans and estimates;
also to be charged with the duty of

review and approval or disapproval of

all payrolls and other obligations

incurred before vouchers are sent to

the town clerk and accountant for

warrant. In the absence or incapacity
of the auditor the second minority
member would serve as assistant.

The term "auditor" is here

used in a non-technical, generic
sense. The function is one of

critical review of plans and esti-

mates a responsibility which is

quite necessary to deliberation.

One of the axioms of responsible,
democratic government is ex-

pressed in the pre-revolutionary

slogan "Eternal vigilance is the

price of Liberty." But in the de-

velopment of our public agencies
since gaining our independence
we have failed not only to pro-
vide adequately for the location

of responsibility for constructive

leadership, but we have also

failed to provide adequate mech-
anisms and procedures for the

exercise of "eternal vigilance
"-

the means whereby voters and

representatives may have brought
before them the facts necessary to

intelligent action, at a time when

policies are to be decided and
when persons are to be chosen to

carry them out. As a matter of

experience it has been found that

the only persons who can be relied

on for eternal vigilance are those

who are identifiable as serving
constituencies who are political
or policy "opponents," of persons
who are to be held to account for

preparing or executing plans.
This is not only exemplified in

provisions of the new democratic

constitutions, as a means of en-

forcing official accountability (as

in the case of the Irish Free State

and the Czecho-Slovakian Repub-
lic) but the principle is accepted
and acted on by our own majority

leaderships in congress when the
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president is not of the party. And
when the executive and the legis-

lative majority are in the same

party the principle is recognized
in their efforts to avoid account-

ability by preventing publicity.

It is for this reason our party
machines resort to secrecy and
aPPb' *& rule- By putting the

auditing and inspection functions

of each policy determining board

into the hands of persons not

linked up with the majority, an

opposition leadership is given

standing in every council to which

the community looks for delibera-

tion.

5. Inspector. The runner-up on the

first majority member chosen after

the chairman to act as "inspector"
and to be charged with the duty of

critical examination of building, plant
and equipment and report on same,
and of co-operation with the auditor in

keeping members of the board, the

finance commission and the chairman
of the committee on audit and review

informed about conditions requiring
attention. Reports of the inspector
as well as the auditor to be made a

matter of record open to the public.
6. Executive Agent* or Administra-

tors. Each board to have a technically

qualified or professional executive

agent, manager, or administrator, to

act as the responsible head of the

public service organization under its

jurisdiction said technical head or

manager to be chosen by the board for

an indefinite tenure.

When means have been pro-
vided for effective criticism it has

been found that majority leaders

can be protected and public good-
will insured only when competent
administrative agents are em-

ployed and retained. Thus the

need of majority leaders, when
held strictly and promptly to

account, for the most able advice

and capable administrators has

proved the best possible guarantee
of efficiency, and for the main-

tenance of professional stand-

ards.

7. Department Policies and Pro-

cedures. All departmental policies

and orders to be promulgated by the

responsible board subject to review

ly the town meeting on motion of the

executive committee or committee on
audit and review of the town meeting,
and to veto by the mayor; in case an
issue is raised by veto the same to be

taken to the next town meeting and
there decided by the representatives
of the town; all administrative de-

partmental procedures subject to

modification and approval by the

board, to be promulgated by the

administrative head of the service.

ice the mayor would be non-

partisan in that he would be

elected for four years, and
would have no part in dis-

cussion of issues, and no vote

it would be only when a depart-
mental or party decision in his

opinion is opposed to the general

corporate purpose or the welfare

of the town would seem to be

threatened, or an appeal to the

electorate by a referendum would
be indicated as the best way of

harmonizing the interests of the

whole associate group, that his

veto would be exercised. In this

relation it is to be noted that

according to the plan of town

organization herein outlined the

policy determining and regulative

powers would be divided between

the central controlling body (the

representative town meeting) and
the several administrative boards

the former deciding questions
of general policy and finance, the

latter having jurisdiction over
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administrative policies and execu-

tive orders. Responsibility for

decision of matters in controversy
in each case would rest initially on
the body before which the business

arose. Decision having been

reached, each representative body
or board would have its non-

political administrative machinery
for execution. That is to say:
The general corporate executive

machinery of the central repre-
sentative body would be the gen-
eral corporate officers ; (see Section

III); the public service adminis-

trative machinery within the

departments would be under the

boards. Recognizing these two

aspects, therefore, it is needful

that some means be provided for

reconciling the policies and the

loyalties of the general corporate

controlling body with the depart-
mental controlling bodies in

order that each might co-operate
with the other in promoting what
would be considered the best

interests of the community. This

would be done by the central con-

trolling or representative body.
As has already been pointed out,

provision would therefore be made
for a chairman and a working
majority in each board who
would work in harmony with

the views of a majority of the

central controlling body in for-

mulating policies and granting
financial support for the year;
at the same time provision
would be made for minority

representation, and for active

critical opposition and publicity,

thereby keeping representatives
and electors informed. To this

end the minority representation
would be organized and used as

the responsible critics of the

majority i.e. the auditors and

inspector in the several boards,

would organize as minority lead-

ers when issues are taken before

the town planning commission,

the finance commission, and the

town meeting.

VI. TOWN PLANNING COMMISSION

1. The Membership of the town

planning commission to consist of six

persons elected by the town meeting by
a single ballot. The ballots to be

counted first by the Hare majority

system to determine the chairman, the

runner-up to be the chairman of the

finance commission. The ballots

then to be recounted five times by
the Hare majority system, discarding
choices for persons already elected to

either commission, the winner of the

first three recounts to be elected mem-
bers of the town planning commission,
and the runners-up to be elected mem-
bers of the finance commission. The
winners on the last two recounts to be

elected to the finance commission and
the runners-up to be elected to the

town planning commission.

2. Powers the same as at present,

together with the further powers here-

in provided. The commission would
have the right to employ, within

the limit of its appropriation, plan-

ning or other experts to assist in its

constructive and advisory work when
needed.

Carrying out the general design
of organization for purposes of

deliberation in which provision
would be made not only for the

presentation of opposing views

based on experience but also for

independent staff advice the

town planning commission would
be a staff ag*ency of constructive

advice. Therefore, this staff

agency should be in sympathy
with the executive committee, the

chairmen of the administrative
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boards, the "doing" part of the

corporate organization. Never-

theless in the interest of publicity

and to prevent secrecy having in

mind the need for critical review

and discussion both within the

commission itself and without, as

well as contact with opposing
interests in the representative

body and the electorate one-

third of the personnel of the

planning commission would be

elected by the minority, as deter-

mined at the time the chairmen

and majority members of the

administrative boards were com-

missioned each year to prepare

plans.

VII. FINANCE COMMISSION

1. Membership of the finance com-

mission to consist of six persons elected

by the town meeting on the ballot by
which the town planning commission

is chosen, as already described above

(Section VI, fl 1).

The town planning commission

and the finance commission are

conceived of as having equally

important but complementary
functions. The duties of each

would lie in the same field the

one having the support of a major-

ity at the time of organization,

being responsible for constitutive

planning, the other for critical

review and discussion of plans

proposed and estimates support-

ing them.

2. Powers. The same as at present,
with other powers added as here-

in provided. The finance commission

would have the power to employ with-

in the limits of its appropriation, a

public accountant or other expert
should this be deemed necessary.

Too much emphasis cannot be

given to the mechanisms for

giving balance to the constructive

and critical processes of delibera-

tive agencies. The finance com-
mission being a critical body,
;uh isory to the town meeting and
the departmental boards would
be able to function best when its

leadership and controlling person-
nel is taken from or elected by the

minority. At the same time, the

demands of publicity and repre-
sentation of the administrative

and constructive agencies whose

acts and proposals are brought
under review, require that the

majority be represented with full

rights of membership but witk-

out the means of obstructing the

commission's work. The chair-

man and two-thirds of the mem-
bers would therefore be chosen by
a minority of the central con-

trolling body at its organization

meeting each year. Because of

the manner of their choosing and
the need for both constructive

and critical planning and review,

the two commissions might be

thought of as opposing counsel,

the one representing those charged
with constructive leadership and
the other representing the public
as beneficiary for purposes of

critical review and discussion.

Being chosen for their ability as

counsellors, it is probable that the

same persons might be retained as

members of the two commissions

over a long period a particular

individual appearing as a pro-

ponent when his constituency
favors the projects of the major-

ity and as opponent when in the

minority. Thus, one year a

counsellor might be chairman or

member of the planning com-
mission and the next year he

might be chairman or member of

the finance commission.
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VIII. MEETINGS

1. Regular Meetings, both of the

central controlling representative

body (the town meeting) and regular

meetings of departmental boards to

be held each month, unless a vacation

of one month be taken in the summer
time.

2. Special or Adjourned Meetings, as

often as required.
3. Dates of Meetings. Initially and

until otherwise determined, each of the

several departmental boards to have

regular meetings on the first Tuesday of

each month (unless this be a holiday
in which case they will meet the follow-

ing day) and as often as called by the

chairman; the town meeting to meet

regularly on the second Tuesday of

each month (unless this be a holiday in

which case they will meet the day

following); each board and the repre-

sentatives to hold such special or ad-

journed meetings as might be necessary
to transact the business before them.

The meeting of representatives for

organization and voting on members of

administrative boards to be the first

regular meeting following the election

of representatives.
4. A Certified Carbon Copy of the

Minutes of each board to be promptly
transmitted to the town clerk where the

same would be kept on file for public

inspection.

5. Order of Business among the

items to be entered on the calendar or

order of business of each board-meeting
would be the following: One for "report

by auditor"; and one for "report by
inspector." (See Section V, ^ 2 and

notes which follow.) Such reports,

when made, to be in writing; and copies
to be promptly transmitted to the

finance commission.

Having provided the machinery
for deliberation and this machinery

having been put in charge of a

person (the mayor-moderator)

whose duty it would be to keep it

running, the purpose, in this sec-

tion, would be to set up a schedule

of running time so that certainty

would be given to events and the

time of the meeting of one board

or deliberative body would not

conflict with that of another. It

would seem desirable also to pro-
vide a definite date for organiza-
tion each year, as well as for the

introduction and discussion of

plans (the budget) . It would also

be desirable that rules be laid down

governing the procedure of organi-

zation, and governing the discus-

sion of issues to the end that

adequate provision be made for

publicity and for the development
of critical judgment before voting.

IX. PETITIONS AND REMONSTRANCES
INITIATIVE

1. On the Orders of Business a place
to be made on the calendar at each

regular meeting of the town meeting
and of each departmental board for

petition and remonstrances.

2. Popular Initiative in case an

ordinance or resolution be proposed by
an individual citizen or by a citizen

group, it would be received and con-

sidered as a petition.

3. Public Hearings reasonable time

to be allowed at meetings of boards and
the town meeting for appearance of

citizens in support of petitions and
remonstrances.

Much thought has been given to

the question of petitions, the right
to which is guaranteed by our con-

stitutions. How may unofficial

civic leadership be made effective

in a community and at the same
time prevent its irresponsible or

possible insidious use? "Peti-

tion" and "remonstrance" are

forms of communication well suited

to the formulation of questions for
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consideration in open forum; but,

to be effective, opportunity must
be given for hearing. Should it

eventuate that this is used to ex-

cess, special means may then be

provided for hearings after refer-

ences to a minority controlled

committee; but this would seem

unlikely in a place which provil*-N

for proportional representation
and minority leadership for pur-

poses of criticism and open forum
discussion.

MZATION OF THE REPRESENTA-
TIVE TOWN MEETING

1. Different Capacities in which the

Town Meeting Would Function. The
town meeting would function as a
deliberative Ixxly in four capacities:

(1) As an electoral body, when organ-

ising itself and the several depart-
mental boards and advisory commis-

sions; (2) as a policy determining body
when discussing plans and considering
the budget; (3) as a law-making body
when considering and passing ordi-

nances; and (4) as a nominating caucus.

For each of these purposes an appro-

priate order of business and procedure
would be adopted.

2. Presiding Officer and Clerk. When
acting in any and all of its several

capacities the representative town

meeting to be called to order or pre-
sided over by the moderator, or in his

absence by one of the general corporate
officers (other than town clerk) who
would be called on to preside in the

order listed above. The town clerk to

be the recording secretary.
3. Seating Non-voting Members.

After the first or organization meeting,

appropriate seats to be assigned in

separate groups to the five classes of

non-voting members; viz.:

a. The executive committee;
b. The committee on audit and

review;

c. The administrative boards;
d. The town planning commission;
e. The finance commission;
f. General officers.

Preferably the foregoing groups
would be given seats around tables

placed in front of and in full view

of the voting members, in order

that they might have the benefit of

conference and facilities for han-

dling documents. Tables should

also be provided for the leaders in

scheduled debates for like reason.

For suggested arrangement and
floor plan see Chart VI.

4. The Chairman of Administrative

Boards and the Leader of the Majority
are to be elected at the organization

meeting by a simple preferential ballot

and application of the Hare system of

majority voting to determine the choice.

They will constitute an executive com-
mittee. The departmental auditors

and the leader of the minority (elected

at the same time as the runner-up),
will constitute a committee on audit

and review, each committee to have the

right to have some one present to rep-
resent them either as leader or in ad-

visory capacity when controversial

questions are under discussion leading

up to a vote. The election of the

majority and the minority leaders to

take place before the election of the

members of the departmental boards

and the members of the advisory com-
missions.

5. In all matters in which there is

organized opposition or a question in

controversy is to be formally presented
before the town meeting for decision

by the voting members (other than on

proposals of the chairman of the execu-

tive committee and opposed by the

chairman of the committee on audit

and review in consideration of the

budget), after due notice the proponent
and the opponent members would each

be given opportunity to notify the



438 NATIONAL MUNICIPAL REVIEW SUPPLEMENT [July

moderator as to who of their group
would be looked to for leadership.

6. In all discussion in which the

organized majority and minority, or

other definite groups takes sides, the

moderator to require that the issues be

clearly defined in form of a motion,

resolution, or ordinance; also that op-

portunity be given to each side to get

at the facts through access to public

records, interpolation, request for re-

port, or other methods of obtaining
evidence and submitting same to crit-

ical review.

7. No argument to be made by a

proponent, or vote to be taken for

decision, on a question of general policy

or finance, before full opportunity is

given to those who have given notice of

intention to appear as opponents to

learn upon what facts the proponent
relies to support his contention. To
this end a definite procedure would be

laid down for giving opportunity to

members for "questioning" or "inter-

polation" and to obtain "report on the

facts," and for governing debate.

In this relation the following

points are to be noted: (1) as

before pointed out, the moderator

is assumed to be an unbiased pre-

siding officer in much the same

position as a judge presiding over a

trial by jury; (2) the town clerk

would serve much as clerk of a

court; (3) the voting membership
would constitute the determining

body; (4) the representative of

every party in interest would have

a chance to know what the issue is,

prepare for trial, present and de-

fend his cause in the face of his

opponent; and (5) definite rules

would be made for the develop-
ment of a trial procedure on issues

of public policy, as well as for the

preparation of the case of the pro-

ponent and opponent under ap-

propriate leadership. It is in this

interest that care has been taken to

preserve to a majority the right to

control the "motor-activities" of

the government and at the same
time to stimulate and provide for

the strongest possible critical lead-

ership by utilizing and providing

opportunity for the minority in

each deliberate board and in the

town meeting to appear, question,
and develop the opposition. The
town meeting would be an occasion

on which the business of the com-

munity would be kept constantly
before its citizens, by a procedure
in which the most able men would
come to serve the community as

opposing leaders so that whether
a particular leader were supported

by a majority or not, if he were a

person of ability and kept the

confidence of a constituency, his

services would be retained. There-

by the strongest leadership would
be kept in the service of the people
on one side or the other of con-

troversies arising out of the con-

stant adjustments necessary to

adapt local institutions to the

changing demands of a progressive

community. With such a proce-

dure, the thought is that there

would be no lack of interest, and
no lack of vitality, in the represen-
tative controlling body of the town

government. Most important of

all, every forward move would
have the backing of an informed

public opinion.

XI. REFERENDUM

Referendum may be taken to the

electorate on each next election day on

any measure involving a question of

general town policy as follows:

1. Upon order of the mayor;
2. Upon recommendation of a major-

ity of either the finance commission or
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the town planning commission and vote

of the town meeting;
3. Upon petition of not less than

three hundred voters;

4. Upon petition of one-third of the

voting members of the town meeting.

And if a matter of finance or general

policy is of sufficient importance in the

opinion of the mayor to warrant, the

mayor to call a special election for sub-

mission of a proposal in regard to it.

As the referendum is commonly
used, it has meant little and pos-

sibly it can never be more than

means of preventing high pressure

explosion. But experience in

Switzerland, whence the device

came, shows it has possibilities

under a decentralized-commission-

nmnager form of government
which have not been realized here.

The thought would be to make a

referendum possible not alone by

petition, which is always a difficult

procedure, but to put the power in

the hands of the mayor, as cor-

porate guardian and into the

hands of both the majority and

minority central advisory agencies.

XII. ANNUAL BUDGET

1. The several annual departmental
estimates to be presented to the finance

commission within one month after the

several administrative boards are

elected.

2. The town budget to be presented
to the town meeting by the chairman

of the executive committee, at the

second regular session of the town

meeting after the meeting for organi-

zation.

3. After the budget had been pre-

sented as a whole, opportunity to be

given to the chairman of the committee

on audit and review, the chairman of

the finance commission (and other

members of the central controlling

body) to raise for critical consideration

and discussion questions of general

policy.

4. Questions of general policy having
been thus considered, the budget to be

taken up for consideration in detail, for

which purpose it would be made the

special order of the day at successive

town meetings held at intervals of not

more than one week until it is passed
first consideration being given to the

estimates of expenditures.

5. In taking up the estimates of ex-

penditures for consideration and dis-

cussion, in detail, the town meeting
would sit informally as a committee of

the whole house each chairman (or

other majority member of each board

acting as proponent), the auditor or

inspector (or member of the finance

commission) acting as opponent leader

with respect to items in controversy.

Each general officer would act as pro-

ponent for his estimates, in considera-

tion of which a member of the com-

mittee on audit and review or the

chairman of the finance commission

would act as opponent on items in

controversy.

6. After discussion each item in

controversy with respect to which a

division is called for, to be put to a vote.

7. After the town meeting, sitting as

a committee of the whole "rises," the

town clerk, as soon as practicable to

publish or report in printed form esti-

mates of expenditures as amended by
vote in the committee of the whole

house; this report would take the form

of, and be entered on the calendar as,

an appropriation bill or ordinance, but

would not be put to vote as a bill until

ways and means of financing had been

discussed.

8. The revenue and borrowing pro-

gram would then be taken up in com-

mittee of the whole in which the execu-

tive committee would present its recom-

mendations. In case of opposition, a
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division being called for, each item or

question in issue would be put to a vote.

9. After the committee of the whole

"rises," the town clerk to report the

result in form of a finance bill or ordi-

nance.

10. The budget as a balanced state-

ment, with the supporting ordinances,

would then be brought before the town

meeting for enactment as a finance plan
for the current year.

11. While the budget is under con-

sideration the town to run on credits

approved by the town clerk and ac-

countant, as now provided by law.

12. After the budget is passed, the

tax rate to be fixed.

Brief mention may be made on
the point of suggested procedure,

calling for initial consideration of

departmental and official estimates

in committee of the whole; this

would do away with the formality
of regular meeting and put every
controverted item to a test vote

after criticism and discussion, for

the information of voting members
and the public, without binding

anyone until the whole financial

plan was complete. The provision
for petition, remonstrances (see

Section IX) would also admit non-

members to participate in discus-

sion under proper regulation.
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V

The Council of the National Municipal League, after very careful considera-

tion, came to the conclusion at its last meeting that the report of the Civil Service

Committee, as reported at the Philadelphia meeting, should be referred to that

committee for such revisions as the committee might desire to make, and then

published in the REVIEW. There has been so much discussion of this report,

that it was deemed advisable to publish in the same issue such articles and com-

ments as would serve to bring out the differences of opinion regarding the civil

service. The Council felt that this was the only way they could get an intelligent

discussion by the whole membership of the League so that all could have an

opportunity to read it and think it over and so come to the annual meeting

prepared to take intelligent action. The Council desires the members to under-

stand fully and appreciate that the League and the Council have taken no action

on this report that it is not published as being sanctioned by the League but

simply to place the findings before the membership.

The Council desires to take this opportunity to acknowledge its debt to the

committee to whose interest and industry the report is due.

HENRY M. WAITE.
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LETTER OF TRANSMITTAL
JUNE 28, 1923.

To the Council, National Municipal League:

The report of the Special Committee on Civil Service is herewith submitted

to you for publication in accordance with the resolution adopted at your meeting
on March 28, 1923.

Respectfully yours,

HENRY S. DENNISON, Chairman,

President, Dennison Manufacturing Company.
W. E. MOSHER, Secretary,

National Institute of Public Administration.

WM. C. BEYER,

Philadelphia Bureau of Municipal Research.

MORRIS B. LAMBIE,

Municipal Research Bureau of Minnesota.

JOHN STEVEN,
Chief Examiner, New York State Civil Service Commission.

WHITING WILLIAMS,
Labor Investigator and Author.

Note: Mr. Lambie has requestedJJiat the following statement be published in connection with

his signature above.

"On account of the distance separating me from the other members of the committee, I have

been unable to counsel with them directly and to come to an agreement regarding certain shades

of opinion. Although I cannot subscribe to every detail, and would prefer to emphasize other

considerations in a report of this character, I do nevertheless believe that it will stimulate interest,

and I subscribe to the spirit of the report.

Mr. Charles P. Messick, president of the Assembly of Civil Service Commissions for 1922-1923,

and chief examiner and secretary of the New Jersey State Civil Commission, was originally a

member of the committee which prepared this report. He withdrew from the committee oih Feb-

ruary 19 last, because, according to his statement, he is
"
unable to agree with the subscribing

members of the committee that the report is either constructive or fundamentally sound."



CHAPTER I

STATUS OF TIIF. MINK M'\L CIVIL SKKVH'K

ONK of the most significant results of

the war is the general recognition of the

part played by the workers in determin-

ing standards of production. Their

working condition-*, their state of body
and of mind are all receiving intelligent

attention from the employer because of

their bearing on output. As a con-

sequence personnel is now assuming the

proportions of a major administrate

pr<>Mem. But in our greatest pro-
ductive enterprise, government,

1 there

1 Recent estimates of the stse of the govern-

ment's working force, exclusive of teachers, vary
between 2,900.000 and 3,000,000 employees.

This include* those on the pay-rolls of the federal,

state, city, village and county governments.

Marsh, of the National < 'ivil Service

Reform League, in a sketch of the Merit System

(p. 4), puts the figure at nearly 3.000.000 with a

total pay-roll of tS.000.000.000. The committee

on civil service of the Governmental Research

Conference in the report entitled: Character and

Functioning of the Municipal Civil Service

Commissions in the United States (p. 5), makes

the estimate of 2,300.000 with a pay-roll of

18,500,000.000. The New York state civil

service commission (annual report for year end-

ing 1941. p. 24) estimates the total number at

2,300,000 and the editor of Minnesota Municipal-
ities (February. 1922. p. 3) suggests the figure

3,250.000. including both full and part-time

ciiiployct-s.

has been only limited appreciation of

this discovery.
It is not that the working standards

of the civil employees are not impor-
tant for the success of government, nor

that their compensation constitutes a

relati\ely insignificant charge on the

coat of operating our governmental
institutions, nor finally that our various

units of government in this period of

hJL'h taxation and reduced earning

power have not felt the need of in-

creasing their output of puMic service

per dollar expended. In fact, quite
the contrary is the case. In the first

place, since government deals prima-

rily in service, its success is more

dependent on the quality and spirit of

the workers than if it were manufactur-

ing and marketing commodities on a

quantity basis. Secondly, there is no

single item of expense in the budget of

form of government that is larger

than the totals currently charged to the

account of "salaries and wages."

Thirdly, the slogan, economy and

efficiency, has been sounded in none of

our private industries any more in-

~
i-tcntly than in government circles.

\\. thus see that every consideration

|K>ints to the desirability of improving

personnel standards among civil work-

Editorial Statement by Secretary of Committee The following report takes largely for granted (1) the

noteworthy progress made in the reduction of the spoils' evil in the administration of our munic-

ipalities acd (2) the marked improvements in the methods of customary procedure of civil service

commissions. This is due not to an oversight nor to a lack of appreciation of what has been done

in the past and what still remains for the future, but rather to our primary purpose of setting up
and defining a further objective. It is assumed that the gains already made must be consolidated

and the lines extended. We believe, however, that the time has come to give thought to the next

vantage point and to consider ways and means of reaching it. The report aims, therefore, to

stimulate thought and discussion with regard to a new base line without in any way belittling

present achievements or provoking an abatement of effort along established lines. It is in the in-

terest of what lies beyond that the report has been prepared.
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ers and putting public personnel ad-

ministration on a sound and scientific

basis.

In spite of all this, the inevitable

deduction has not been drawn. Prog-
ress has been made in the war and post
war period by only a limited number of

governmental jurisdictions in accord-

ance with the principles of modern

employment management. We are

fully aware of the revolutionary changes

brought about by the extension of the

merit system and the consequent im-

provement in examination technique,
of the notable pioneer service per-

formed by government in working out

standard salary schedules on the basis

of the classification of positions accord-

ing to duties 2 and of the steady prog-
ress being made in the introduction of

sound pension systems. These devel-

opments are properly included as

essential factors in any modern pro-

gram of employment management.
But since these tendencies were well

under way before our entrance into the

war, the net result of reconstruction

activities in the field of public employ-
ment management in the period with

which we have to do has been far from

significant.

We may go even further and assert

that instead of making progress the

government retrograded as an em-

ployer in the crucial years under con-

sideration, for the general standing of

the civil service 3 was probably lowered

2 Fifteen of 23 cities of 100,000 and more in-

habitants investigated recently by a committee

of the Governmental Research Conference have

classified their employees according to duties.

Cf. p. 90 in Character and Functioning of the

Municipal Civil Service Commissions in the

United States (1922) to be referred to later as

Conference Committee Report.
3 "Civil Service" is used throughout this

report in the broad sense to designate govern-

mental employees, without reference to civil

service control by a civil service commission.

in most jurisdictions as compared with

the prewar conditions. This was due,

in the first place, to the fact that com-

peting industrial and commercial estab-

lishments attracted large numbers of

the more promising civil workers by
means of higher salaries and greater

opportunities for promotion.
4 This

culling process alone naturally led to a

gradual lowering of the general average
of ability.

5

4 Statistical data on the number of voluntary

resignations in the war period are not available,

because the civil service commissions give turn-

over statistics only in exceptional cases. Hear-

say evidence is nearly unanimous, however, and

whatever data we have go to support the above

assertion.

The annual reports from the St. Paul commis-

sion are among the exceptions. The figures

showing the "hold-overs" from year to year are

specially illuminating. The percentages of hold-

overs are as follows: 73 per cent (1916); 63 per

cent (1917); 55 per cent (1918); 49 per cent

(1919); 45 per cent (1920); 45 per cent (1921).

This indicates that about one-half the permanent
force has had to be recruited afresh each year

during the above four years. In its 1920 report,

the Minneapolis commission gives the turn-over

record of 124 per cent for the years 1917-1920

inclusive, or at the average rate of 31 per cent

per year.

An investigation of the turn-over situation in

the Washington service of the federal govern-

ment is found in the Monthly Labor Review

(December, 1920). This covers separations for

all causes and shows (p. 14) that the percentages

swing from 10 per cent in 1915-1916; 16.4 per

cent (1916-1917); 36 per cent (1917-1918); 40

per cent (1918-1919). It is also pointed out

that the separations occur among all types of

workers, but that they are specially high among
the scientific-technical groups. To support this

conclusion, data are given for six bureaus in

which the turn-over for these groups advanced

from 12 per cent in 1916 to 69 per cent in 1919

and 52 per cent in 1920. The progressive de-

terioration of the service is set forth in some

detail in the latter part of this article.

6 After seven years of administrative work (i.e.

in 1920) Franklin Roosevelt summarized his

impression of the situation in the federal govern-
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Secondly, the wholesale dismissals

that took place in the name of retrench-

ment tended to discredit the civil

service as a career among the group of

young people from which the govern-
ment should draw recruits for its great

army of workers Reference is made
not so much to the reduction of force,

which as a result of the expansion

during the war is recognized as inevi-

table, as to the method of dismissal.

Unfortunately this was occasionally
aUjut without due n<

>in^ unnecessary hardship and

leading in some cases to widespread

publicity.* Such publicity naturally
re-enforced the idea that a public

position i> a politic. d p.>ih<>n and one

that is necessarily subject to the shift -

"f political currents.

In part of the above conditions are

chargeable to the general reaction and
relaxation following upon the war that

affected the employment situation

throughout the country. However that

may be, those in touch with public
service know that there was a lowering

ment in his acceptance speech of the Democratic

nomination in the following words: "To-day we
are faced with the fact that the majority of the

most efficient employees leave the service when

they arc hnrriosag most valuable. The lew

useful remain."

' Several thousand workers were dropped with-

out notice by the federal government in the navy
yards and 600 in the bureau of engraving and

printing. The peremptory dismissal of the

director of the latter organisation together with

88 division chiefs is still fresh in mind. In

March. 1021, New York city exercised its remov-

ing power on only 24 hours' notice in the case of

36 engineers employed in one department.
Within the first month of holding office, the

mayor of Cleveland dropped 700 employees,
some with and some without warning. These

are some of the outstanding cases that have been

widely commented upon. It is difficult to esti-

mate the harm that they have done in the way of

undermining the attractiveness of the public

service as a career.

of the status and attractiveness of the

civil service in the period under review.

They also know that it was none too

before the war, except in certain

outstanding jurisdictions. For <

then inequitable salaries, lack of recog-
nition of efficient sen-ice, hapha/ard

promotion policies, and autocratic and

political control had combined to give
eivil service the stamp of a second-rate

industry.
7

If we leave out of account that

limited group of commissions which has

been steadily for^inu ahead toward the

Nipmrnt of a well-balanced em-

ployment policy, we may safely state

that the large majority of civil service

'in missions are pursuing traditional

methods quite along traditional lines

and should add moreover, that they
are laboring under handicaps as to

appropriations and staff that practi-

cally Mock the possibility of progress
in administration

Hut the more thoughtful public
executives and observers of modern

trends in government know that the

necessary and accepted functions of

government now make it an industry of

the fir^t rank. Although an industry

engaged in producing service rather

than commodit ies. t hey appreciate that

it must ultimately take its place among
the major industries of the country.
This applies both to its status and its

methods, and it should of course apply
to its personnel. Under the caption

"economy and efficiency," or more

recently under that of "retrenchment,"
such men have reviewed or are review-

7 In the articleon Separations from the Govern-

ment Service (Monthly Labor Review, December,

1920, p. 23) reference is made to the replies of 40

college and university officials who were asked

concerning the prospect of their graduates

entering government service. The writers were

all but unanimous in stating that their graduates

were not looking toward the government servic

as a career.
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ing the processes of government.

Recognizing that government has per-

manently taken on many vital func-

tions of a social and economic nature,

they are not so interested in retrench-

ment interpreted as curtailment as in

the retrenchment that may be trans-

lated
' '

wiser spending.
' ' But generally

speaking, they have up to the present
time applied this formula only to a

limited extent to personnel adminis-

tration.

This inconsistency is to be explained

by the fact that there is probably no

phase of public administration where

the program of retrenchment will be

more difficult to carry out than in the

field of personnel. Tradition, per-
sonal and political influences, and the

immunity supposedly enjoyed under

"civil service," all tend to conserve the

status quo. But sooner or later funda-

mental retrenchment must be brought
to bear here too. The taxpayers'

money that goes out in the form of pay
checks must be spent more wisely.
Low standards and high costs cannot

be tolerated indefinitely in a phase of

the business of government that annu-

ally absorbs from 33 to 66 per cent of

the total public expenditure.
8 The

improvement of civil service standards

is to-day a grave problem, national in

scope and significance.

8 The percentage of the total municipal budget
devoted in 1921 to the pay-roll of classified and

unclassified employees was for the cities listed as

follows:

Philadelphia 50 per cent

Buffalo 37
" "

Milwaukee 55
*

Seattle 50
" "

Trenton 43
" "

Portland 45
" "

Dayton 63
" "

Newark 55
" "

Jersey City 39
" "

Paterson 43
" "

(Data supplied by the civil service commissions)

STATUS OF MUNICIPAL CIVIL SERVICE

The series of available reports of

investigations of the civil service made
in recent years in various govern-
mental units are hardly less than an
indictment of the government as em-

ployer.
9 A surprising amount of evi-

dence is here brought together of

inequitable salaries, hit or miss em-

ployment conditions and the conse-

quent low status of the civil service.

It is obvious to the readers of these

reports that the vital problems of em-

ployment have not received the atten-

tion they deserve.

Analysis shows either: (1) that where
there is not a civil service commission
no definite agency is concerned with

employment matters, or (2) that where
civil service commissions exist they do
not exercise adequate supervision and
control over personnel matters. In the

latter case the distribution of authority

among the legislative body with its

salary determining powers, the execu-

tive 10 with the appointing power, the

administrative staff and the civil serv-

ice commission, greatly complicates
uniform and just administration of

personnel policy. The situation is

aggravated in the latter case by the

fact that only an inconsiderable minor-

9
Report of the Proposed Classification of the

City of Rochester, 1920, pp. IV and V; Outline

of Report of Civil Service by Detroit Bureau of

Governmental Research; Administrative Survey
of the Government of the City of New Orleans,

1922, pp. 42-53; Civil Service in California (and

San Francisco), Transactions of the Common-
wealth of California, 1921, pp. 311-318; Report
of the Senate Committee on Civil Service of New
York State, 1916 (pp. XIII-XXVI); Report of

the New Jersey State Civil Service Investigating

Committee, 1917 (pp. 11-45); Report of the

Congressional Joint Commission on Reclassifica-

tion of Salaries, Washington, 1920 (Chs. II, IV
and V).

10 This term applies to mayor, commission, or

city manager according to the type of govern-

ment.
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f the civil service commissions are

properly constituted and opin ; ed to

>rm the functions assigned to them
f>\ law.

It is our purpose in this report to

direct attention only to the situation

where a civil service commission is

operating. This may be considered

tli- more typical state of affairs since

the great Imlk of our citizens dwelling
in the larger cities are living under a

iient in which tin- civil

ice commission is serving in the

capacity of an employment agency.
As a matter of fact, 90 per cent of the

total urban population in cities of

100,000 and more are found in cities,
11

with Mich, an agen
According to the above analysis, it

appeared that in the cities with a com-
mission there is a distribution <>f re-

s|M.risil>iIity for personnel between the

legislative, executive and administra-

tive branches and th-< -i\il >er\ i< e c-om-

mission. As such a distribution is

perhaps the chief cause of the present
status of the < i\ il and as it is

also more or less inherent lth in our

>tructure of government and in the

nature of organi/ation itself, it will I*-

li while to examine the problem of

division of authority with some care, to

see if the civil service commission has

its full and appropriate share.

"There are 68 cities with a population of

100,000 and more. Of these 54 have a civil

service commission. These latter cities have a

population of 24.868.28S, whereas the aggregate

population of the whole group (i.e. 68) numbers

only slightly over 27,000,000. This is just about

one-half of the total urban population of the

United States which is 54.304,603. All of the

25 cities with a population of 250.000 or more,

excepting Indianapolis, have a civil service com-

mission. Finally, the total number of cities of

5,000 and more is 1,467 and their total aggregate

population is 49,710,650. Of that number 330.

with a total population of 32,268,398 (64 per cent

of the aggregate), are operating the local govern-
ment with some sort of civil service control.

Like so many other of our institu-

tions and policies of state, the eh il

MTV ice commission owes its origin to

the abiding faith of our countrymen in

the saving power of checks and bal-

ances. Some forty years ago, after a

hah* century of the spoils system, the

first i\il MT\ i-e commission was in-

stalled by the federal government as a

heck on the appointing officials and

the possible machinations of the legis-

lators. It was charged with the task

of separating public positions from the

game of politics. The commissioi i

therefore, the public's answer to the

legislative, the executive and the ad-

ministrative officers who, as a matter

of tradition and self-interest, wen-

playing the political game with their

official prerogatives. The commission

was born of necessity. In response to

an extensive and costly abuse, it

t'i\en a Urge measure of control over

the entrance of the majority of em-

ployees into the public sen ice. More-

. it has usually had some super-

vision over promotion, transfer and

removal as well. In this way the

di\ision of authority arose. As a

result administrative officials are com-

pelled to share responsibility for certain

of the most vital aspects of selection

and control of their own employees
with an agency that is partially isolated

and all too often inadequately informed

concerning the work and working con-

ditions of the employees.
The fact that the civil service com-

mission was called into being to hamper
administrative officials as well as legis-

lators in the pursuit of their political

devices very largely explains the lack of

cordial and fruitful co-operation exist-

ing between the commission and the

administrative and legislative branches

of government. It requires no argu-
ment to show, however, how essential

such co-operation is in the vital matter

of personnel control.
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The underlying conflict of purpose
has gone far toward determining the

character of the civil service commis-
sion and imposing serious limitations

on it. As a consequence it has become
a more or less common practice on the

part of administrative authorities to

attempt to limit the commission's

effective functioning, (1) by the control

of personnel of the commission itself

through the exercise of the appointing

power usually vested in the mayor or

other chief executive,
12

(2) by the con-

trol of the activities of the commission

through limiting its appropriations, a

power usually exercised by the city

council or commission

An analysis of the character of the

personnel of the civil service commis-
sion goes to show that appointments
are customarily made with primary
reference to political and personal

acceptability and without particular

reference to their experience as em-

ployers or acquaintance with employ-
ment administration. 13

The average fitness of the typical

commission is further reduced by the

constant turn-over in the membership

12
According to the Conference Committee

Report (pp. 18 ff.) the mayor appoints the mem-
bers of the commission in 17 of 24 cities; in 3

others the city commission makes the appoint-

ment.
13
According to the returns from the question-

naire, 14 correspondents from as many cities gave

opinions as to the factors entering into the ap-

pointment of the present incumbents. It was

indicated that in only four cases political con-

siderations did not weigh. This factor was rated

at 20-33 per cent in 3 replies, at 60-100 per cent

in 7 others.

By a liberal interpretation of the replies as to

the experience of the present incumbents of the

civil service commissionerships, 21 of 63 have had

direct contact with employment matters on a fair

scale. Of the others 12 are attorneys, two are

bankers, and the callings of the remainder point

to the likelihood of their having had no experi-

ence in this direction.

of the commission caused by the shift-

ing of political currents. Our data

indicate the average length of official

life of a civil service commissioner in

twenty cities for the past decade to be

less than four years.
14 That is to say,

that with the conclusion of what might
be called the apprenticeship period, the

average commissioner makes way for a

successor.

We have, therefore, the unique and
anomalous situation of an agency
which was called into being to promote
merit and eliminate politics from the

civil service, but which is itself ap-

pointed on a partisanship basis 15 and
without special reference to fitness for

the task in hand and finally subject to

change every three to four years. This

condition would not be so serious if the

commission had an adequate and

technically qualified staff. That it has

not is to be explained by the fixed

policy of the appropriating body which

naturally looks askance at the regu-

latory activities of the commission. It

is easily explainable, therefore, that in

the matter of finances, the city council

has treated the commission so much
like the step-child of the administra-

tion. Accordingly, it not infrequently

happens that the appropriations to the

civil service commission are so meager
that a very considerable portion of the

total appropriation is absorbed by the

salaries of the three commissioners.

The annual report of one state com-

mission, controlling over 1,200 classi-

fied positions, showed, for example,
that of a total appropriation of $12,500,

14 The returns show that in 6 of the 20 cities

the average is less that 3 years, and in 7 others

less than 4 years. (Cf. Conference Committee

Report, p. 29.)
14 The standard requirement is that "not more

than two commissioners (of a total of three) shall

be adherents of the same party." This means a

bipartisan rather than a non-partisan body. (Cf .

Conference Committee Report, p. 17.)
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$7,500 was devoted to the salary ac-
1 of the three commissioners.

Reasonably enough, this commission

deplores the fact that it had insufficient

funds to employ a qualified examiner

on full time. With a staff consisting

of a secretary and a stenographer, it

was bound to perform its duties in a

most perfunctory and inadequate fash-

ion. In a large city $15,928 was appro-
ed in 1921 for the municipal com-

misnimi Of this amount, $6,000 went
ie commissioners and most of the

remainder to a force of one examiner.

two clerks and one stenographer. This

city employs upwards of 6,000 em-
es in the classified service. It is

strange that the commission is

reported to be far Miind in its work,

;ig had no examinations for some

positions for several years, although
t s for these positions have

long since been exhausted.

I nder-staffing, the primary result of

financial under-nouri^hment, explains

many of the shortcomings of our

service commissions. In the first place,
it makes it difficult to maintain close

ct with departments, individual

positions and employees. Such >n-

tact is obviously of essential importance
for any personnel agency.

1' Outward
evidences of indirect contact are get

forms and methods of procedure. Lack
of contact is also the chief cause of the

retention of old style examinations.

Without first-hand observation of the

work, it is obviously impossible to

formulate other than blanket exam-
inations of the old-fashioned type.

Without more funds, furthermore,

'The San Diego commission points out the

need of a personnel investigator to follow up the

work of probationers and standardize efficiency

ratings (7th annual report, p. 11). The Seattle

commission urges the same matter on the atten-

tion of the council, but only with reference to

necessary improvements in the efficiency rating

system (1920 report, p. 8).

the majority of our commissions cannot
work out and standardize tests in line

with recent developments in the tech-

nique of selection, to say nothing of

establishing efficiency rating standards

and modern methods of promotion and
of administering other employment
functions pres. riU'd in the law.

The shortcomings of the commission

are a sufficient explanation of the atti-

tude of toleration adopted l>y many of

the best-intent i< >ned administrators who
would gladly co-operate to the fullest

possible extent with an agency that was

adequately performing the functions

of a personnel division. Hut as long as

the commission is so ill-equipped to

:h as a constructive and

promotive factor in the personnel
situation, these admini-t r it- >rs are

bound to content themselves with

merely ol>s<- r \ ini: the letter of the law.

This practice is to be deplored since

cordial and intimate co-operation be-

tween the management and the per-

sonnel agency is the very essen<

good personnel administration.

There is, however, another not in-

considerable group of administrators,

who take a less benevolent attitude

toward the commission and its works.

They consider the commission as a

necessary evil and one to be evaded

whenever opportunity offers. This has

led to many costly sins both of com-

mission and omission on the part of t he

administrative staff. Consider vari-

ous phases of the employment policy
where close co-operation between com-

mission and staff officials is necessary,

and it will be found that in many
quarters there is failure to co-operate
even in these phases.
One of the most common evasions is

the abuse of provisional appointments.
1. The commission reports of New

York (1920), Philadelphia (1920), Buf-

falo (1921), Los Angeles (1921), Mil-

waukee (1921) and St. Paul (1921)
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were analyzed in order to discover how
extensive use is made of this type of

appointment. It was found that the

provisional appointments ranged from
18 per cent to 72 per cent of the total

number of appointments made to the

classified service in the cities named.
In three of the cities the percentage was
40 and over. 17

According to a special report of the

Civic League, the situation in Cleve-

land must be acute in this respect.

The pay-rolls of February, 1922,

showed, 18 for instance, that only some
700 of the employees in the classified

service were appointed as a result of a

competitive examination while 2,100 or

75 per cent of the total number were

"temporary appointees."
It must, of course, be conceded that

appointments of this sort are often-

times necessary in view of unforseen

vacancies, but it is difficult to explain
how the percentage of the total number
of appointments during a given year
could rise as high as is indicated in the

above figures. This condition is one

that is most generally deplored by staff

members of civil service commissions,
as they recognize it to be one of the best

indices to the thoroughness, or lack of

it, with which the civil service law is

administered.

2. An illustration of a sin of omission

may be found in the fact that the pro-

bationary period serves so little pur-

pose, although it was conceived as an

integral part of the process of selection.

As is well known, only an insignificant

number of probationers is dropped

during or at the end of this period.
19

17 Cf. also statement on provisional appoint-

ments in Conference Committee Report, pages 25

following.
18 The uniformed police and fire services are

omitted in this summary.

"Reports from eight cities of 100,000 and

more population concerning the number of pro-
bationers dropped in 1921 show that a total of

Considering that it is
"
up to the com-

mission" to select employees, super-

visory officials are accustomed to

accept the civil service lists of eligibles

as final. The commission itself has no
means of following up new employees
for the reasons stated above. There-

fore, the period of probation, which
should be a vital part of the process of

selection, is ordinarily not utilized. It

falls between two stools, as it were.

3. In view of the importance of a

transfer and promotion policy for the

purpose both of reducing the number
of misfits and of giving the much
desired opportunity for growth, it may
be counted an important sin of omission

that the administrative officials and the

civil service commission, either sepa-

rately or together, fail in such large
measure to bring about promotions
and transfers between different organ-
ization units.

4. The retention of inefficient work-
ers on the ground that they are "civil

service" is another illustration of the

unfortunate lack of co-operation.
20

5. The practical break-down of many
experiments in rating the efficiency of

the employees is also to be charged in

part to the inability of the civil service

commission and the staff officials to

co-operate with any degree of success.

All of the foregoing illustrations

point to costly wastes that are directly

traceable to a lack of fruitful co-opera-

190 were dismissed. Of this number 179 were

reported from three cities. Three cities dropped
none at all. The cities reporting were Phila-

delphia, Detroit, Milwaukee, St. Paul, Seattle,

Dayton, Yonkers. (Cf. pp. 83, 89 in Confer-

ence Committee Report.)

20 As a matter of fact, there is no possible basis

for this argument in many of our municipal

jurisdictions. In 9 of the 24 cities investigated

by the Research Conference Committee, the

disciplined employee has no recourse to the civil

service commission (p. 79). This applies to all

of the cities in New York state.
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tion between agencies that, in the very
nature of their functions, must combine
forces and work toward a common goal.

Whether this absence of co-operation
is due to the practices of the appointing
and appropriating authorities outlined

above or to the attitude of the admin-
( ive ofli( -i.-ils, the civil service com-

mission has been effectively crippled in

a large number of jurisdictions. But
it is doubtful whether it has been made
innocuous.

In fact, even if the civil service com-
missioners did nothing more than stand

at the entrance of the building deter-

mining who might and who might not

enter, it is doubtful whether the corn-

ion could be made innocuous.

Their success or failure will ultimately
determine the character of the working
standards within the building, for it

will not be denied that the men and
women who actually do the work do
more in the long run to determine its

quality and quantity than either ad-

ministrator or general policy. This is

the more true when the administrators

come into our various departments of

government as novices, and when so

ni.uiy of them hardly finish serving
their novitiate before they give way to

their successors.

M though other employment
functions that have normally been

ascribed to the commission by law are

not being performed or only in an

inadequate way, it is all too common
practice, as was shown above, for

administrative officials to wash their

hands of these matters.

The civil service commission has so

much administrative power which it

and it alone can exercise that it is quite
out of the question to render it innoc-

uous. If it does not positively help,
as it may not, it positively hampers.
Not a few executives and administra-

tors have confirmed this in the saying:
"If it were not for the 'civil service,' I

could accomplish something." Many
a civil service commission may be

incompetent, it may be unprogressive,
and it may here and there be the chief

repository of governmental
"
red tape,"

but it holds too vital a position among
the other agencies of government to be

either eliminated or ignored.
After some forty years of experi-

mentation with the civil service com-

mission, the time has dearly come for

laying more and more emphasis on

positive functions. We have an abun-
danev of illustrations of the futility of

applying the theory of checks and
balances to the task of carrying on the

daily routine business of government.
In the judgment of the committee the

civil service commission should be

transferred from the sentry box at the

entrance gate of the building to an
office adjacent to the executive and
chief administrator. Studiously de-

voting itself from this vantage point to

employment problems and intimately

acquainted both with employees and

positions, the progressive commission

would become, as it already has in

some instances, the natural source of

worthwhile information and construc-

tive service.

It would not be long before alert

administrative officials who are not a

whit less interested in recognizing and

rewarding merit than the civil service

commission, would turn to it as a mat-
ter of course for advice and constructive

suggestion concerning the whole range
of employment control. Distribution

of authority would thus give way to

co-ordination of agencies interested in

employment. The keynote of employ-
ment administration would become

co-operation, just as it is in those pri-

vate and public undertakings that

have been blazing a new trail in this

important field.

But the commission should also be

accessible to and have easy access to
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the legislative branch of government.
Particularly in the matter of wage
determinations, the appropriating body
should find the commission to be a

clearing house for information as to

salary rates, the going wage for differ-

ent types of work, and important

changes to be considered in setting up
the scale for the ensuing year. The
recommendations of the commission
on salary matters would necessarily

carry weight since the commissioners

are continuously gauging the condi-

tions in the employment market and
thus gathering information that would
be indispensable to the salary-fixing

body.
21

Finally, its classification of

positions, the necessary basis both of

selection and placement policy and

salary scale would naturally serve the

purposes of the appropriating body in

its wage decisions.

It is not to be assumed from the

above diagnosis that the civil service

commission is universally a failure and
that co-operation with administrative

officials is an unheard of thing. There
are some commissions in this country

performing excellent service and work-

ing in close sympathy with staff

officials. In New Jersey, Wisconsin

and Los Angeles county, for instance,

there has usually been close and
harmonious co-operation between the

administrative officials and the officers

of the commission. It has been said

that spoils are practically eliminated as

21 As is pointed out elsewhere, many commis-

sions are specifically instructed to make recom-

mendations as to salaries to the appropriating

body. The New Jersey and Los Angeles County
commissions even go so far as to prepare the

salary lists that are enacted into law by the legis-

lative bodies. That more commissions are not

consulted in this matter is due in part at least to

the lack of confidence placed in them by the

legislative branch. This lack of confidence is to

be understood in light of the conditions already
described. It is by no means inherent in the

character or purpose of the commission itself.

a consideration in the appointments
made to most offices in these jurisdic-

tions. The New York and Massa-
chusetts commissions have substantial

achievements to their credit. The
first annual report of the state employ-
ment commissioner in Maryland gives

promise of significant developments in

this state also. Among the cities, New
York, St. Paul, Milwaukee, Minne-

apolis, Baltimore and Los Angeles, as

well as the cities in New Jersey where
the state commissioner acts as the

personal agency, are worthy of men-
tion for contributions in one or more
directions.

Abroad, particularly in the English

speaking countries, the civil service

commission as a selecting agency of

government is no longer on trial.

There is ample authority to indicate

that no one is thinking of going back to

the patronage system of the early
nineteenth century.

Moreover, in spite of the judgment
of not a few qualified observers in this

country that "the civil service is not

making good," the great public con-

tinues to have confidence in the efficacy
of the civil service commission. When-
ever the question of adopting civil

service control has been brought to a

popular vote the ayes have outnum-
bered the nays by unmistakable major-
ities.

22 This fact alone is a sufficient

22 The following data as to popular votes for

and against a civil service provision and amend-

ment are brought together by Good Government

(June, 1920):

Majority

For Against For

Illinois 411,676 121,132 290,544

Colorado 75,301 41,287 34,914

Ohio 306,767 204,580 102,187

New Jersey 162,013 93,281 68,752

A vote on the local adoption of the state law in

6 counties, 7 cities and Newark school district.

Reference should also be made to the remarkable

vote cast in November, 1921, in New York state

on veteran preference in the civil service. Of a
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basis for the remit statement that a

|w>litical party \\hich would be hold

enough to adopt a plank urging the

uixilition of the civil ser mi>-

sion would eventually go down to de-

"ii this issue alone. On the other

hand, one has but to run through Un-

representative party platforms of re-

eent years in order to find planks
the "eivil service" and often

one approving the extension of the

"merit \\ >d -in" to the higher positions.

In summarizing the above argu-

ments, we may conclude that govern-
ment in this country has a most serious

personnel problem with which it is not

generally coping in an effective manner.
It i> true, it has established a personnel

gency in the civil service commission

and endowed it with l>nad legal jM>wers.

The initial purpose of the commission,

however, was not so much to administer

an employment policy in a constructive

way, as to curb the use of public office

M spoils. This negative purpose has

to a large extent determined the char-

acter and activities of most commis-
sions. It has tended to make many of

them an outside agency. It has

drought about a distribution of au-

thority with the administrative heads,
whereas the closest and most cordial

co-operation is demanded. This situa-

tion explains the effort usually made to

render the civil service commission as

harmless as possible: first, by the ap-

pointment of men of a semi-political

character, with little or no background
for handling personnel problems; sec-

ond, by not providing sufficient funds
to make efficient performance of its

total vote of 1,790,115 the largest vote on record

in the state upon a constitutional amendment

1,090,418 opposed undermining the merit system
for the purpose of rewarding the soldiers and

sailors. (Cf. Annual Report of the New York

state civil service commission for the year 1921.)

duties possible. Taking it all in all,

the majority of the civil service com-
rnisxions |>erforni their functions to-day

largely by sufferance and find them-
selves in a state of more or less isolation.

The growing demand for better

government and "wiser spending"
our definition of retrenchment forces

a reconsideration of the employment
problem because no other phase of

administration is so costly or so funda-

mental to good administration as the

character and at t it ude of the personnel.
the civil service commission is

the only and the generally recogni/ed

personnel agency of government, any
attempt at M.lvin-,' the employment
problem must deal primarily with the

commission. As we have shown, the

commission may be isolated but it may
not l>e made harmless; it cannot be

eliminated; the only way out seems to

!H>. thercf'Te. to make it effective.

To do this virtually requires recast-

ing the prevailing conception of the

purpose of the civil service commission.

Instead of emphasizing the negative
and regulatory functions to the exclu-

sion of others, as has customarily been

done by executives, legislators and often

l'\ the civil service commissioners

themselves, the time has now come, in

the judgment of the committee, when
these functions should be subordinated

to positive and constructive ones.

So long as personnel management
was an uncharted sea, it was perhaps

only natural that most civil service

commissions should restrict their ac-

tivities, as they have, to correcting the

most costly abuse of our political life,

i.e., keeping the undesirables out.

But with the more and more systematic

development of this function of man-

agement in private industry and in

certain civil service circles here and

abroad, one is encouraged to consider

the rehabilitation of the commission as

feasible and to attempt to adapt to its
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use those methods and policies that

have been tried and proved by the

experience of large employers. The

unabating demand for reduced taxes

and the size of the public pay-roll

Before offering suggestions as to a

possible program, the committee will

review briefly the progress that has
been made in the development of per-
sonnel administration in the allied field

makes such an attempt imperative. of private industry.

CHAPTER II

EMPLOYMENT MANAGEMENT IN PUBLIC AND PRIVATE
ENTERPRISE

By way of introduction it should be

stated that it is not the purpose of this

section to draw comparisons between

employment practices encountered in

public and private enterprise, nor to

estimate the relative value of the con-

tributions made from one side or the

other. It is rather our intention to

indicate in what ways the government
as employer may profit from the ad-

vances that have been made in this

field by the private employers. Fair

minded observers will grant that

employment management has been

more extensively experimented with

and more systematically stated in

private than in public circles. It is on

the basis of these experiments and
statements that government may
wisely profit.

The occasional appointment of men
in charge of personnel to the rank of

vice-president or a comparable position
in large companies is the outward sign

of an important development in func-

tionalized management.
23 It is the

recognition of the fact that the person-
nel policy is to have an equal hearing
with production, sales and financial

policies and that the employment
department is to become a full-fledged

23 Cf . the American Telephone and Telegraph

Company and the Metropolitan Life Insurance

Company.

major department. The functions of

the new division of management rang-

ing from hiring to firing and retirement

are too well known to call for lengthy
treatment at this point. Suffice it to

say that standard procedure has been

worked out for the various aspects of

personnel work so that employment
administration has its proper place in

the science of business administration.

This involves a consideration of meth-
ods of controlling and supervising all

these influences that affect the char-

acter of the working force, whether

they are physical, mental or economic.

For the physician and the psychologist,
as well as the efficiency engineer and
the economist, have been requisitioned

by progressive employers in their effort

to keep then* employees "fit." Gen-

erally speaking, the latter are ready to

justify this effort in the name of in-

creased output.
24

24 The following concerns may be cited as

pioneers in the development of a comprehensive

employment policy: Joseph and Feiss Company
(Cleveland, Ohio); R. H. Macy and Company
(New York City); Equitable Life Insurance

Company (New York City); Art-in-Buttons

Company (Rochester, N. Y.); Deering, Milliken

and Company (New York City); Cincinnati

Milling Machine Co. (Cincinnati, Ohio); Ameri-

can Rolling Mill Co. (Middletown, Ohio);

Plimpton Press (Norwood, Mass.); Jeffries'

Manufacturing Co. (Columbus, Ohio). For the
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In the main these very considerations

which are moving some private em-

ployer- to install a systematic employ-
ment policy are no less weighty for the

public employer. It may be granted
in advance that there are differences as

well as similarities between the con-

ditions in public and private employ-
ment, l>ut the committee is of the

opinion that both the differences and
similarities emphasize the need of

centrali/in^ employment control and

supervision in some such way as is

found in some of our leading private
concerns and is being discussed in well

organized courses in schools of business

administration.

THE DIFFERENCES

1. Hy way of introduction reference

should be made to the policy of checks

and balances that is wrought into the

fabric of our government. It has

no parallel in the organization of a

large corporation. A I known
legislative body representing the

public takes a much more active part
in the affairs of government than the

typical board of directors in the busi-

ness of its concern. The former is very
jealous of its prerogatives and feels

itself to be the protector of the public
in a very real way. This opens up an
area of differences of opinion that is

often the cause of unnecessary friction

and lost motion. There is also a
further diffusion of authority where
the executive and a number of impor-
tant administrative heads are elected.

But in municipal government the

growing tendency is to lessen the scope
and influence of the system of checks

statement of a well-rounded "philosophy" of

employment management, refer to Tead and
Metcalf. Personnel Administration (McGraw,
Hill and Company). Rountree's Human Factor

in Industry (Longmans Green and Company)
presents a convincing picture of applied employ-
ment management.

and balances. The short ballot is an
outward si^ii of this tendency. The
popularity of the commission, the city

manager and the simplified federal

forms of government also indicate the

dc\ lopment of a more effective type of

local government.
As we have pointed out the civil

service commission was conceived to

check the legislature and executive in

their abuse of power. Hut as we
indicated at the end of the preceding
section, the committee believes that

the conception of tin- civil service com-
mission as a checking agency should

way to more modern conceptions
in keeping with the recent tendencies

of government just cited.

1 1 seemed proper to refer at the out-

set to thi^ decentralization of responsi-

bility which differentiates public from

private enterprise because its influence

will crop out at various points, and in

some quarters it will IK- the basic cause

of opposition to all plans looking
toward a realignment of the agencies
under discussion.

2. A further outstanding difference

is the absence in government of the in-

centives that spring from the profit
motive. This motive is at the bottom
not only of the merciless competition,
but also of the hope of brilliant success

that pervades our business life. Both
arc potent forces in the business world
that have no equivalent in public life.

They bring ceaseless pressure to bear

from one's superiors and from within

the worker himself, and call forth a
whole range of incentives that are only

partially operative in the civil service.

The development of substitute incen-

tives, therefore, is a pressing need and

ought to be recognized as one of the

chief tasks confronting the public

employment agency. The fact is that,

generally speaking, the efforts to dis-

cover such incentives and make them
effective have been up to the present
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time almost negligible.
25 Public recog-

nition, pride in work well done and the

satisfaction that may come from public
service itself are motives that are cap-
italized all too rarely in governmental

employment.
26 But no one who knows

foreign countries will deny that these

may become incentives with real

driving power and in many cases even

superior to the incentive of self-enrich-

ment and power in the realm of

business.

3. On the other hand, influences of a

political and personal character are

more pervasive in public than in pri-

vate employment Unquestionably,

they have a much wider range for

action and are much more potent be-

cause of the absence of an accepted

employment policy. Adverse influ-

ences of this sort are, therefore, a fur-

ther argument for the adoption of a

well-balanced personnel policy. Sound
and above-board methods of selection,

efficiency ratings, salary increments,

promotions and dismissal will surely
diminish the subsurface influence of

politics and personal "pull." If these

are supplemented by machinery for the

airing of grievances and by some
scheme of representation through which

opinions and objections may be regis-

K "To be helpful, therefore, comparison be-

tween commercial and official methods must con-

cern itself with the reward bestowed upon intelli-

gence and the incentive afforded it to realize its

highest potentialities. In this comparison, and

in the lesson which it teaches, lies the whole

secret of civil service reform." Stephen Demet-

riadi: A Reform for the Civil Service, p. 22 (Cassell

and Company).
26 Haldane: "It is quite true, he (the civil

servant)'has not got what is the great impulse in

the business world, namely, the desire to make a

fortune for himself, but he has another motive

which in my experience is equally potent with the

best class of men, namely, the desire to distin-

guish himself in the service of the state. (The

Problem of Nationalization, p. 17, Demster House

Papers, No. 2.)

tered, real progress will be made against
the injustice that is generally felt to be,

and that all too often is, inherent in

public employment.
4. A fourth difference of major

importance that is peculiar to the

administration of government is the

ceaseless flow of administrative officials

whose period of activity is compara-
tively limited. This makes difficult

continuity of policy which is obviously
essential if justice is to prevail, but it

may also make easy stagnation of

policy in spite of changed conditions.

Furthermore, since many such officials

qualify according to political rather

than administrative standards, the

danger of arbitrary and uncalled-for

changes in established policy and

practice is increased. This again em-

phasizes the desirability of centralized

employment control that will be firmly
based on the consistent recognition
and stimulation of merit.

5. A final important difference is

that the public administrator may be
much more independent in the conduct
of his office than comparable officials in

a large private company. The former

may have a salary schedule that he has

inherited or perhaps set up independ-

ently for his own staff. Or he may
have his own policy of sick and annual

leave, and even in the matter of work-

ing hours he may adopt a different

schedule than obtains in the neighbor-

ing bureau. This lack of co-ordination

leads to almost unbelievable incon-

sistencies and discrepancies within the

same bureau and particularly as be-

tween different bureaus or departments.
It is a most fruitful cause of dissatis-

faction among the workers in any
given jurisdiction, for it is clear that

the employees do not draw depart-
mental lines in making comparisons of

such fundamental matters of employ-
ment. To them the city or state is the

common employer. Justice demands
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that as such it shall adopt a uniform

policy, irresjxM-tive of departmental or

bureau lines. Uniformity in policy

evidently alls for the establishment of

a central agency.
Another result of autonomous inde-

pendence on the part of the adminis-

trators is that transfers and promotions
from one unit to another are rare. In

many individual cases this would be to

the advantage of the whole govern-
ment, on the one hand, and would

greatly increase, on the other, the total

number of opportunities for growth for

the whole body of employee-,. By
failing to administer employment under

a common head, the government con-

demns many employees to a limited

career and not a few to blind-alley

jobs.

Depart mental autonomy bears the

brunt of the blame also for the practical

breakdown of the efficiency rating sys-

tem in the civil service. Dissimilar

standards in neighboring departments
and jx'rfunctory handling of the ratings
in others are a sufficient cause for the

tiling deprecatory attitude toward

efficiency records."

The above are some of the outstand-

ing result x caused by the practice of

permitting the individual departments

*7 " I see no future for efficiency records. The
command of the law to enforce efficiency records

was at first followed with enthusiasm, but no-

where did it work well. The fact is that the law

in this particular is not obeyed. I have gone
afield and studied efficiency records in Chicago,

New York and Washington. Nowhere are they
a success." Chas. W. Reed, framer of the law

and for eight years a member of the California

civil service commission (Transactions of the

Commonwealth Club of California, December,

1921, p. 323). This is a fairly typical opinion

among those who belong to the well-wishers of

civil service. There is, of course, a number of

able commissioners and examiners who are more

hopeful and a smaller number who are operating
a rating scheme successfully. In general, how-

ever, the attitude is one of disillusionment.

so large a measure of independence.
Their remedy is evidently centraliza-

tion in an agency capable of guiding
and stimulating various members of

the administrative staff to co-operate
in t he interest of fair dealing and higher

personnel standards.

THE SIMILARITIES

Turning from the differences be-

tween public and private employment,
let us consider the similarities. In so

far as the conditions that impelled

private employers to establish an

employment department are found in

the public field, we may assume that

they would naturally move the govern-
ment to adopt a similar remedy.

1. In the first place, the organization
of a special personnel department in

industry was due to the size of the

w< >rking force, necessarily large because

of the modern methods involved in

large scale production. As is well

known, a large and unwieldy body of

workers is also found on the pay-rolls
of all of our large cities. The data in

the Conference Report
18 for the cities

in excess of 100,000 population show,
for instance, that only two of the

municipalities from which total figures
of classified employees were received

have less than 1,000 names on the pay-
roll. Exclusive of New York with

56,711 and Philadelphia with 15,712

workers, the average number of em-

ployees for seven municipalities is

3,580.

Large scale production, whether

private or public, has also brought
about a segregation of the responsible,

policy-determining officials and the

rank and file of the workers. Segrega-
tion has inevitably involved increasing

inaccessibility and consequent lack of

understanding and sympathy. In place
of personal supervision and control,

*'Cf. Conference Committee Report, pp. 86,

87.
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fixed routine, standardized rules and

more or less arbitrary supervisors and

foremen have been substituted. It is

not strange that this change frequently
led to hijustice and discontent. To

mitigate these evils, the employment
department was conceived. Its aim is

to inject a personal element in the

relationship between employers and

workers and to see to it that none of the

important employment functions shall

be neglected or go by the board. This

is quite in line with the modern trend

in management to organize along
functional lines.

The employment department be-

comes thus the human relations de-

partment. It vitalizes and humanizes

the necessary machinery of control and

brings the ultimate employer and the

rank and file worker in touch with one

another. In order to maintain the flow

of personal contacts so necessary for

fruitful co-operation, it both keeps the

channel open to all who have a griev-

ance, but it also stimulates expression

and suggestion by the organization of

plant committees and other representa-

tive agencies.
2. Mass organization also brings in

its trail the necessity of depending on

subordinates for the execution of em-

ployment policy. Even though the

chief administrator may be interested

hi putting an enlightened personnel

policy into effect, his plans may easily

be frustrated by lack of co-operation
on the part of his subordinates. In

industry one hears much of "foremaniz-

ing
"
and training of executives. These

are tasks that properly belongtothe per-
sonnel division. It serves as the medium
of the chief executive who cannot make
and cannot personally control those

contacts that, taken together, deter-

mine the policy of his company.
In civil service the same problem

appears, and perhaps by comparison in

an aggravated form. Changes in per-

sonnel policy are often stubbornly
withstood by the permanent super-

visory force. There is all too often

something of that respect for and

insistence on authority among civil

workers that smacks of the military

regime. This makes the supervisory
force peculiarly jealous of its tradi-

tional and frequently petty preroga-
tives. Then too there is a deep-seated

loyalty to governmental routine that

naturally resists all change. These

conditions are cited because they give
added emphasis to the need of "fore-

manizing" and training executives in

the way that has been found so profit-

able in some large private organizations.

It is of no less importance that some

responsible agency should supplement
the efforts of the members of the ad-

ministrative staff in interpreting the

policy of those in ultimate control.

3. The extent and complexity of

modern organization makes possible

neglect and oversight in all sorts of

directions. This applies particularly

to the work environment. Lighting,
ventilation and heat, safety, cleanliness

and sanitary conditions cannot wisely
be committed to the janitor and his

assistants, much less be expected to

take care of themselves. To maintain

proper standards and make changes in

line with modern improvements re-

quires constant vigilance. It has been

found practicable hi many concerns to

vest general supervision and possibly
detailed control of these matters in the

employment department.
The public as employer is far from

immune in these respects. Our experi-

ence with employment conditions in

government goes to prove that there is

hardly a municipality in which good,
reasonable standards are not being
violated in at least one department or

building under public control. An
investigator who completed a survey of

some of the buildings in Washington
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two or three years ago went so far in

fact as to state that a first-class factory

inspector would not tolerate for one

minute the conditions under which

large numbers of the federal employees
were working. Inquiry usually goes
to show such a situation is due to the

fact that nobody is specifically charged
with the duty of periodically checking

up working conditions and at the same
time authorized to set the necessary
wheels in motion so that desirable

repairs and improvements may be

promptly made.

SOLI TK'N : A ( IBM 1 l: M. A-.i.M V

The foregoing comparisons It

pointed to the need of a central per-
sonnel airency as the natural and logical

outcome of an analysis of employment
problems. In industry this is the

accepted solution. In spite of the

Ix-lief in certain quarters that some
action must he taken to remedy em-

ployment conditions in the public

service, there have been objections to

concent rat ing personnel functions un-

der the authority of the civil service

commission. It may be profitable,

therefore, to consider the feasibility and

desirability of the proposal that the

civil service commission should restrict

its activities to the work of recruitment

and selection,
19 while another special

body should be charged with the other

j>ersonnel functions.

The committee takes exception to

this proposal on the following grounds:
That such a distribution is not in keep-

ing with the civil service laws, nor with

the principles of good organization, nor,

what is more, with accepted practice in

certain civil service jurisdictions.

19 This proposal has been recently argued with

a great deal of care and cogency by Lewis Mayers
in The Federal Service, 529 ff. Although re-

ferring to the federal service, many of the argu-

ments cited have been advanced with reference

to the municipal service.

1. An analysis of the typical civil

service law shows that the commission
was conceived to all intents and pur-

poses by the framers of the law as a

public personnel agency. The returns

listed in Appendices II and III of the

Conference Committee Report indi-

cate, for example, that in addition to

examination, certification and the keep-

ing of personal records, the commissions
of ->-> of the 23 cities considered have
the power to classify positions accord-

ing to duties; 11 may recommend

changes in rates of pay; 20 may check

the pay-rolls; 7 have some responsi-

bility for efficiency ratings; 19 give

promotion examinations; 1 *> serve as a

t rial Ixwrd in case of dismissal. Taken

altogether, this constitutes a fairly

comprehensive employment policy, and
warrants the assertion that the central

employment department was con-

ceived in the public service decades

before it was adopted to any noticeable

extent in private industry. It is for

this reason that Morris L. Cooke 80 and

Henry M. Waite,11 two engineers of

recognized achievement both in public
and private fields, can look to the civil

service commission to accomplish what
is being attempted in employment
matters in industry.

2. Modern principles of organization
call for distribution of activities ac-

cording to function. Examination, se-

lection, placement, probation, transfer,

classification, etc., are all so closely

interrelated that it seems quite impos-
sible to break the series at one point or

another. Let us take an illustration.

Since the examining agency must be

""Thus we assumed that our civil service

laws were only a codification of the best practices

of private business." Our Citiet Awake, p. 162.

n "Civil service, properly regulated, fairly

enforced, can accomplish many of the things in

public work that industry is now attempting."

Civil Service in the City Manager Plan, National

Municipal Review, Vol. X, 408.
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so well acquainted with the positions

for examination and placement pur-

poses that it could readily classify

them, why should another agency be

called in to group them in classes? It

is very conceivable that a sub-division

of the central personnel agency would
be responsible for examinations and

certification, but the members of this

subdivision should pool their informa-

tion about positions for the whole

range of functions and draw from the

common pool as circumstances dic-

tated.32

In case the civil service commission

is to be made merely a recruiting office,

it would be in the interest of sound

management to eliminate it altogether
and assign this function to the agency

responsible for the other personnel
activities. If the spoils-curbing aspect
of employment is made subordinate

and incidental, as with a good examina-

tion system it should be, there is no

reason why selection should be sepa-
rated from the other essential and
interrelated functions.

3. The feasibility of combining all

personnel activities under one admin-
istrative office is fully demonstrated

to-day in the British dominions.33 But
in this country too the practice or the

program of certain commissions look

toward just this goal. Training, uni-

form efficiency ratings and appeals
have received special attention.34

Furthermore, if the plans outlined

two years ago in an executive order by
President Harding are ever put into

effect it should give a decided impetus

32 This subdivision actually occurs under the

Canadian civil service commission. They have

an examination branch and an organization

branch. Among other duties, the latter classi-

fies positions.
33 Cf . detailed treatment of the civil service

abroad in the National Municipal Review, 1923.

34 Cf . Reports of the Wisconsin, New Jersey,

New York and New York city commissions.

to the development of centralized per-
sonnel administration for the whole

body of civil servants federal, state

and municipal. In line with a previous
statement urging that "the time had
come for the federal government to

organize its agencies of employment in

accordance with the principles which

had been tested and proved by the

best modern business practice," Presi-

dent Harding ordered the organization
of a federal personnel board that was
to operate under the supervision of the

United States civil service commission

and to consist of a representative from
each department and independent
establishment. As expressed in the

order, "the duties of the board shall be

to formulate policies and plans designed
to place the personnel administration

of the federal government abreast of

the best practice in private enterprise,

with due regard to the peculiarities of

the public service." A number of

particular duties are specified. They
include recommendations for proba-

tion, training, service-wide transfer

and promotions, standard hours and

leaves, as well as "other matters de-

signed to obtain effectiveness of the

public service."

If this executive order is finally

carried out consistently with the pur-

pose that animated it, we shall have in

this country a practical demonstration

of the feasibility of centralizing the

most important personnel functions

underthe supervision of a single agency.
This agency would naturally be re-

sponsible for examination and selection

as is the case in certain of the foreign
countries considered in the article

referred to below.

The most thoughtful men who have
been interested in civil service either

from within the civil service commis-
sions or from organizations interested

in civil service problems are all but

unanimous in the belief that future
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progress in the standards of our public

employees lies in the direction of the

application of up-to-date personnel
administration to government workers

and the utilization of the civil service

commission as the administrative

agency. This group includes leading
civil service commissioners, secretaries

and chief examiners, hut also the

officials of the National Civil Service

Reform League and of the Govern
mental Research ( 'onference. The an-

nual report* of progressive civil service

commissions, of the proceedings of the

National Aeml>ly of Civil Service

Commissions and the special commit-

tee report of the Conference already
cited give ample testimony to this fact.

CHAPTER III

PROPOSED I'l Ml K 1 Ml'I.OYMKNT POLICY

With the primary aim of stimulat-

ing discussion the committee submits
in this section the outline of an em-

ployment policy that in their judg-
ment is in line with the -t.mdards and

purposes set forth in the foregoing
sections.

The fundamental plank in the com-
mittee's proposal is centralized em-

ployment control. "Control" is not

used in its absolute sense. The type of

control here referred to is of a super-

y character. It aims at the co-

ordination of employment policy in the

admin Mr.ttive agencies; and it func-
- through co-operation with them.

That is t> >ay. that ccntrali/ed control

as it is used here does not involve such

functions as wage determination, the

nal preparation of efficiency ratings
and the like. The execution of this

policy calls for an agency with suffi-

cient standing and equipment to serve

as a clearing house and control cen-

ter on personnel matters. Inasmuch
as the typical municipal government
has in the civil service commission an

employment agency already exercising
certain of the functions regularly per-
formed by a central division of employ-
ment and inasmuch as the title and gen-
eral purposes of the commission are so

widely understood and accepted, and

finally in the knowledge that civil ser-

vice commissions both here and abroad

are co-operating fruitfully and const rm-

tively with the rest of the administra-

tion, as an efficient personnel agency
should, the committee recommends
that the rivil service commission >h.dl

be made the central agency supervising
the administration of the personnel

policy wherever a commission isaln

operating and that a civil service com-
mission charged with similar functions

l*> installed in other municipalities.**

* In the states in which the conduct of the

municipal civil service is centralized in the state

civil service commission, as in Massachusetts and

New Jersey, it is urged that the local representa-

tive of the commission be seWt-<l for his ability

to handle personnel matters in a broad way and

that he be instructed to perform for the municipal

employees the functions described in the follow-

ing paragraphs; on the other hand, if there is no

resident representative of the state commission

in the various municipalities, it is recommended

that some member of the local body of municipal

employees be designated by the chief executive

in consultation with the civil service commission

to perform the duties properly ascribed to the

personnel division. He would not alone serve as

the liason officer with the state civil service com-

mission, but would also develop the personnel

policy. In the large cities this would probably
be a full time position. The former recommen-

dation applies largely toNew Jersey and the latter

to Massachusetts.
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Furthermore, since employment ad-

ministration now has its own technique
and a body of well-developed stand-

ards, the committee also recommends
that the present board or commission

consisting of three members, who, as

we have pointed out, may or may not

be qualified for their duties, be super-
seded by a single civil service commis-

sioner who is selected because of his

acquaintance with employment prob-
lems and modern methods of attacking
them.

Finally, since such an extension of

function and activity as here con-

templated will involve radical changes
in the personnel of the commission and
an increase in the staff, it is further

recommended that the annual appro-

priation be materially increased.

A comprehensive and detailed sum-

mary of the committee's suggestions
which look toward a reconstitution of

the civil service commission follows:

RECONSTITUTION OF THE CIVIL

SERVICE COMMISSION

Membership:
A single civil service commissioner.

Term of Office :

The period of tenure is indeterminate.

Method of Appointment and Removal:

The commissioner is to be selected

as a result of a competitive examina-

tion given by a special board. The

examining board is to consist of three

members each of whom is to be experi-
enced in the field of employment,
either public or private, but one of

whom must have recognized standing
as a commissioner, secretary or chief

examiner of a civil service commission.

One member of this board examining
the candidates for the commissioner-

ship is to be appointed by the mayor or

comparable executive official or execu-

tive body,
36 the second member is to be

36 In a city manager city, the city manager
would make this appointment.

appointed by the local superintendent
of schools and the third member is to

be appointed by the former two
members.

Upon appointment the examining
board shall take steps to advertise a

competitive examination open to all

qualified candidates, and also to stimu-

late competent and experienced men to

enter the examination.

The methods of publicity shall be

similar to those adopted by the local

civil service commission hi advertising
examinations for positions of com-

parable importance. It is suggested
that the primary prerequisite for

applicants shall be acquaintance with

the administration of personnel in an

organization of workers, relative in size

at least to the body of public employ-
ees in the jurisdiction for which the

appointment is to be made. Such

experience may have been either in

public or private employment.
The three names highest on the list

resulting from the competitive exam-
ination shall be submitted to the

executive official or body, from which
list one name shall be designated by
the executive as the civil service

commissioner.

The first six months of service of the

civil service commissioner shall be

considered a probationary period when
he may be removed by the appointing
official or body. Beyond this period
removal shall be only for cause and
after written notice and a public

hearing.

FUNCTIONS

The commissioner shall perform all

functions properly pertaining to the

personnel division of the municipal
administration. These include cen-

tralized administration of the employ-
ment policy according to modern
standards with regard to selection,

placement, probation, transfer, ratings,
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removal and kindred matters and in

recommending rates of compensation.
This program requires close co-opera-
tion with other administrative heads.

The so-called legislative and judicial

functions of the civil service commis-

sion are also included. It is urged
that as to the former the rules and

regulation^ issued by the commissioner

shall have the font- of law and as to the

r that the right of appeal to the

commissioner !* granted all employi-es

in matters of discipline, promotion and

demotion, and the lil

SALAIO

The commissioner is to receive a

salary equal to that of the head of the

major departments, of the local govern-
ment ' in the smaller jurisdic-

I, where it is to be commensurate
to his duties and proportionate to the

scale paid officials of like responsibility.

APPROPRIATIONS

Appropriations for the work of the

commissioner are to be adequate to

jxTform the functions listed above.

It is suggested that the amount of the

annual appropriation should be pro-

jxtrtionate to the total amount of the

annual pay-roll.

CIVIL SERVICE PER-
COMMITTEES

The civil service commissioner shall

be authorized to establish official per-
sonnel committees for each class of

service in the government, these com-
mittees in turn electing representatives
to serve on a central personnel com-
mittee for the whole group of civil

service employees. The committees
are to consist in equal parts of those

designated from the supervisory and
administrative officials by the chief

executive and of those representatives
chosen from the rank and file by the

employees themselves.

It shall be the function of the per-

sonnel committees to meet with, to

advise and co-operate with the civil

>er\ ice commissioner in the determina-

tion and development of the employ-
ment and administrative policy. The

pur|M>se of thi> co-operation shall be to

promote the well-U'ing of public em-

ployees and to improve the efficiency

and standards of public service.

EXPLANATIONS AND DISCUSSION OF
ADVANTAGES OF PLAN

NTRAUZED EMPLOYMENT

The outstanding advantages of cen-

tralizing employment >u|>ervision un-

der a single qualified head would lie

that vital ]>ersonnel matters, which so

ften go to-day at sixes and sevens, will

be handled under this arrangement

uniformly, systematically and accord-

ing to accepted standards. Whether
it is a question of salary or tardine.s>, it

will be the business of the division of

personnel to see to it that the common

employer, that is the government, shall

treat all justly and wisely. It is to be

expected that the commissioner will be

a man trained to anticipate and cope
with dissatisfaction before it bears

fruit in the form of lessened interest

and lowered efficiency. That is to say,

that the government would treat its

workers with no less systematic atten-

tion than it is accustomed to handle its

machinery. Rule of thumb methods,

neglect, or spasmodic considerations of

important problems are not conductive

to the maintenance of morale, a prime
condition of maximum production.

Instead of a quasi-isolated civil

service commission, the proposal con-

templates a personnel agency that

would be part and parcel of the admin-

istration and of equal rank and author-

ity with the other centralized agencies
like the budget division and the central

purchasing department. "Keeping the
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rascals out" will fall far short of de-

scribing the work of such an agency,

just as it does in the case of some of our

municipal commissioners to-day. It

will rather find its attention fully

absorbed by the task of securing and

holding the most fit. The modern city

with its manifold obligations, called

upon to aid and protect its citizens in

practically all vital relations, must now

compete with the best employers for

the best workers. To do this there

must be an alert and responsible ad-

ministrator carrying on a well-con-

ceived and enlightened employment
policy.

THE COMMISSIONER

The results of the most usual method
of appointing commissioners in vogue
to-day, namely appointment by the

executive, have sufficiently proved that

the chief executive, himself the choice

of a political faction, does not ordina-

rily free himself from political and per-
sonal considerations in making appoint-
ments to the commission. We have
then the anomaly of an agency, called

into being to safeguard the administra-

tion from politics and to advance merit

in appointments, itself composed of

members chosen along political lines

and without any special reference to

their fitness for handling involved and
extensive employment matters.

These circumstances point to the

desirability of committing the selection

to some outside non-political examining
board that would be primarily inter-

ested in securing well-qualified candi-

dates for the position of civil service

commissioner. As it is obviously un-

desirable to transfer the authority for

so important an appointment as that

of the head of the personnel division to

a board entirely unresponsive to the

executive head of the government, it is

proposed that the mayor or compa-
rable executive in the commission or

city manager form of government
name one of the three members of the

examining board and that the superin-

tendent of schools name a second

member while these two name the

third. It is further understood that

all of the members so named to sit on

the examining board shall themselves

be acquainted with employment prob-
lems and qualified to choose candidates

who are competent to handle an em-

ployment department. It also seemed

appropriate to prescribe that at least

one of the three members of the exam-

ining board should have acquaintance
with public employment in connection

with a civil service commission.

The reason for suggesting that the

superintendent of schools be associated

with the mayor in naming one member
to the examining board is that of all

public officials in the typical American

city he is likely to be least subjected to

local political influences. As his only
function in the proposed scheme is to

nominate to the examining board a

single person who has had employment
experience, it is not likely that there

will be any temptation to bring undue

pressure to bear on him or to entangle
him in local political affairs.

It will be seen that the above scheme

gives the chief executive a considerable

amount of discretion. In the first

place, he has the right to appoint prac-

tically one and one-half members of the

examining board, and the further right

to select one of the three eligibles on

the list submitted by the examining
board.

The constitution of the examining
board should be a guarantee of the

qualifications of the candidates sub-

mitted to the mayor, both as regards
their interest in furthering merit prin-

ciples, their desire to co-operate with

administrative officials and their ability

to operate the city's employment policy

along modern lines.
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I "nder this plan the mayor or com-

parable executive authority would

the privilege of removal, lut only

after the filing of charges at a public

hearing. Because of the importance of

maintaining harmonious relations be-

tween the executive and the personnel

division of government, the removing

power rests ultimately with the execu-

As was previously pointed out,

the jMTsonnel division cannot function

rly unless it becomes more and

more part and parcel of the admin is-

tration. In the judgment of the com-

mittee, real co-operation presupposes
the executive head of the go\

ment shall he permitted to dispense
with the services of an incumlcnt who
for good and sufficient reasons proves
to be no longer acceptable to his ad-

ministr.it!' !!. A safeguard against
abuse of the removing power is found

in the
j
n>\ i>ion that the reasons for

remo\ ,il must be stated in writing, and

that if desired the commissioner shall

have the riu'ht to a hearing l>cfore the

executive. This procedure has pr
to be an effective check against arbi-

trary action, and as public opinion
becomes more interested in adminis-

trat rs. it is bound to be

more and more so.

It is strongly urged that the head of

the personnel division shall be retained

as a matter of practice so long as he is

performing competent and satisfactory

service. irresj>ective of changes in the

administration. His experience, his

wide acquaintance both with employ-
ees and employment conditions, should

increase his value as time goes on . The
civil service commissioner should,

therefore, come to be looked upon as an
administrative official without policy-

determining functions of a major char-

acter and, accordingly, one whose

period of appointment would terminate

only because of incompetency or some
valid reason. Such relative perma-

nency will do much toward making the

position attractive to the ty{>e of men
who should be found increasingly in

the responsible office of civil service

commissioner.

COMPENSATION

As the commissioner is to be respon-
sible for the human relations and ad-

justments which affect hundreds and
in many cases thousands of employees,
it is important that he should be a

high-grade man and one capable of

dealing on an equal footing with the

al.lest members of the administrati\e

staff. His personal power, tact and

experience will go far toward over-

coming the opposition and prejudice of

Mich administrative officials as resent

"interference" with their own em-

ployees.
17 In the earlier stages, par-

ticularly, the commissioner must win

the co-op-ration of his a.o< iatc.s and

prove to them that in the long run this

centrali/ation of supervision of per-

sonnel conditions is in the interest of

efficient administration. To secure a

man of the requisite calilx-r for this

responsible and difficult work will

demand a fairly high salary and one

that must compare with those paid
other high administrative officials.

A partial and, in some cases, a com-

plete offset for the high salary suggested
for the commissioner will be brought
about by the elimination of the salaries

now distributed among three or more

commissioners who devote only a

limited amount of time to this work.*8

17 Many department heads, although not

actually antagonistic to civil service work, have

resented what they chose to term "interference"

in their placement of employees, feeling that

promotions, transfers, increased compensation

and other details should be left entirely to their

judgment." From 1921 report of civil service

commission of San Diego, Calif., p. 8.

18 The present custom of paying three or more

commissioners for part time is wasteful. Some
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FUNCTIONS

The functions ascribed to the com-
mission are a combination of those

usually performed by a civil service

commission with those assigned to the

employment division according to mod-
ern conceptions of employment man-

agement.
As to the former, the typical munici-

pal civil service commission usually
exercises administrative, legislative and

judicial functions. The administra-

tive normally cover employing, record-

ing, and control of the classified posi-
tions. Employment involves recruit-

ing applicants, examining them and

setting up lists of eligible candidates.

The records include all important
changes in the employment history of

the classified employees, from entrance

to separation from the service. Con-
trol of the classified service calls for

decisions as to whether positions belong
to the exempt class, the non-competi-
tive class or whether they may be filled

by provisional appointees.
The legislative functions have to do

with the promulgation of rules and

regulations, usually with the authority
of law.39 These rules and regulations
are the administrative code of the com-

mission, as it were, and embody the

policy whereby it aims to carry out the

basic civil service law. The factors

that enter into this policy as well as its

scope are definitely prescribed in the

law itself. In other words, the right of

policy determination, so far as the

commission is concerned, is circum-

scribed and has to do with administra-

tive detail.

Again, more frequently than not,

judicial functions are also attributed to

the civil service commission in that it

is a final court of appeal in major
matters of discipline. So far as the

records go, only a surprisingly small

number of appeals are carried to the

commission. It is true that in a few
isolated instances the privilege of ap-

peal has proved to be a drain on the

commission's time but even in such

cases it may be anticipated that this

danger will be avoided if an experienced
and competent man were appointed to

the position. In the first place, if the

commissioner is tactful and deals with

appellants in advance of formal appeal,
we may safely predict that the number
of appeals would be inconsiderable.

Furthermore, if the commissioner is

really filling his position as an experi-
enced employment manager, he would

investigate, as a matter of routine, all

possible points of friction and disagree-
ment for the purpose of forestalling

appeals. This would naturally lead to

a reduction and ultimately to an
elimination of the causes of appeals.

In order to indicate that the proposal
to assign to the civil service commis-
sion the functions usually performed by
a modern employment department is

light is thrown on this by the following data taken from Appendix II of the Conference Committee

Report (pp. 75, 100 f.) and the original questionnaires:

City

Cincinnati
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nothing revolutionary and will require
no considerable change in the' laws and
statutes under which the civil service

commission is operating, a summary
has been given above (p. 457) of the

functions either performed by or

ascribed to the civil service commis-

sions investigated in the Conference

Committee Report of the Govern-

mental Research Conference.

Among the functions commonly
appearing in civil service laws are the

following: classification of positions

according to duties, recommendations

of proper rates of pay, supervision of

co-operation in the efficiency rating

system, holding of promotion exam-

inations, handling of appeals in cases

of discipline and dismissals and, finally,

t he power of investigating the operat i >n

of the civil >er\ ice law.40

Taken altogether the above com-

prises a rather comprehensive employ-
ment program.

41
It indicates that the

civil service commission was originally

conceived by the framers of the early
civil service law, as the central em-

ployment di\ i>ion. It also warrants

the conclusion that the proposal of the

commission can l>e carried out in most

important directions without special

enabling legislation. As a matter of

fact there would probably be no objec-
tion on legal grounds if the chief execu-

tive should commission the civil service

commissioner to perform functions

along the lines discussed, even when no

provision \vere found in the civil

ice law.

APPROPRIATIONS

It goes without saying that however
admirable the plan of organization may
be and however capable the commis-
sioner proves to be, he cannot get
results without adequate staff and office

assistance. On account of the large
number of variables, it is obviously

quite difficult to make specific recom-

mendations as to the amount that

ought to be appropriated for the civil

-crvicc commission and personnel divi-

sion. But in the belief that there is

an inherent connection between the

amount expended on the pay-roll and
the amount appropriated for the use of

the civil service commission, a com-

parison of these items was made in

nine of our larger cities.41 It appears
that the average percentage of the total

40 The Conference Committee Report (pp. 79. 80) shows that in 20 of the 24 cities the civil

service commissions are empowered to investigate the operation of the civil service law and in 11

the efficiency of the organization units as well.

41 Compare outline of the functions of the personnel department in
"
Personnel Administrations,"

Tead and Metcalf, Chapter IV. For a summary statement of the functions performed as well as

those implied in the suggestion just outlined see the Appendix.
tt The following data found on p. 99 of the Conference Committee Report and in special ques-

tionnaires show the disproportion between appropriations to the civil service commission and to

the total pay-roll item:

City

Philadelphia $.80,000.000

Cleveland (1922)

Seattle

Buffalo

Los Angeles

Portland

Yonkers

Dayton

Spokane (1922)

ypropriationf Appropriations to
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pay-roll made available for the civil

service commission was but slightly

more than two and one-half tenths of

1 per cent.43

Data compiled by a committee of the

National Association of Employment
Managers for the year 1919 form a

marked contrast to the above figure.

It appears from this report that of 33

private firms scattered throughout the

eastern states only 2 were allotting so

low a percentage of the pay-roll to

personnel department activities as is

the case hi the list of cities found above.

The average expenditure for 31 firms

was 1.83 per cent of the pay-roll, or

seven times more than the average

spent by the civil service commissions

considered.

In view of the above comparison,
but also in consideration of what the

civil service commissions have been

able to accomplish with their appro-

priations in the past and finally taking
into account the increased functions

here suggested, the committee would

propose simply as a basis of discussion

and with reference to the medium-
sized commissions, that approximately
1 per cent of the total pay-roll might
well be appropriated for the operations
of the municipal civil service commis-

sioner.44 Whatever is appropriated
should of course be determined, as it is

in other departments, namely with

43 It should be pointed out that the total pay-

roll includes salaries for the unclassified as well as

the classified group of employees. But even

when due allowance is made for this, the per-

centage appropriated for the purposes of the

commission is obviously inadequate, particularly

if the functions of the commission are to be ex-

panded as is here proposed.
44 This same provision is found in the constitu-

tional amendment proposed by the civil service

section of the Commonwealth Club of California,

which provides for a continuing appropriation

for the work of the civil service commission of not

less than 1 per cent of the annual salary rolls

within the jurisdiction of the commission (Trans-

reference to the legitimate needs of the

work as these are demonstrated to the

proper fiscal and reviewing authority,

and to the state of the city's finances.

One outstanding justification for

materially increasing the appropriation
to the civil service commissioner is the

obvious need of making first-hand

acquaintance with the actual positions

and their incumbents. This holds

equally for purposes of examinations,

efficiency ratings, promotions, transfers

and dismissals. Such a program re-

quires a considerable staff and a

capable one whose members will fre-

quently be found in the departments

looking for and bringing together

pertinent information. What a change
this involves may be understood when
one thinks of the usual civil service

commission of the present which owes

such a large percentage of its contacts

with the positions to be filled and the

personnel of the force to memoranda,

personal appeals and telephone con-

versations.

A competent and adequate staff is

the crux of the matter. If the appro-

priating body does not see fit to supply
the necessary finances the program will

fall of its own weight. Once appre-

ciating the importance, however, of

having a body of civil servants who are

really "fit," those on the appropriating

body need only put the annual esti-

mates of the civil service commission

and personnel division to the same test

as in the case of other departments,

namely, need, relative importance and
what the city can afford. If the type
of commission here proposed is financed

proportionately to the other depart-

ments, it should gradually raise the

civil service to a new level of efficiency

actions, December, 1921, p. 345). This seems a

sounder basis for determining amount of appro-

priations than either assessments or population.

For the former cf. the law for Milwaukee; for the

latter that of Minneapolis.
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and give it the standing which it

ly de>cr\ e>. This e\]XMise can be

amply justified by application of the

formula of retrenchmen t which we have

adopted, i.e., "wiser spending."

PERSON-NEL COMMITTEES

The committee's recommendation

for an organization of the employees
into personnel committees is based on

the New -Irrsey statute for the civil

:<-e of the state government. The

only iui|Hirtant variations from the

: -Ian are: (1) that the com-
mit tees have equal representation f

taff and the rank and file, and (2)

the >[>. ific pn>\ Uion of a central com-
mittee that would embrace representa-
tion from the various organizations of

rninent ground along sen i<

lino, Mich as the lal>or, the clerical, and
the professinal ami technical classes

of work'

It should he pointed out in this coii-

m that the success of the whole

plan of employee representation will

largely depend on the type of leader-

ship shown by the civil service com-
mis>ion. Recent evidence on the ne-

cessity of leadership has been compiled
after a nation-wide study by the

National Industrial Conference Board.4*

The report j>oints out (pp. 4 ff.). that

one of the chief causes of the hreak-

down of the works' council plan where
it has broken down has been the fail-

ure of the management to win the

employees for the plan, and further,

when the committees were engrossed
in grievances and complaints, it is

claimed that this was due to the failure

of the management to take an active

interest in the employees' organization
and to direct their attention to more
constructive activities. However, ac-

cording to the report, wherever real

tt
Experience with Works Councils in the

United States, Research Report. No. 50, May,
1922.

co-operation was brought about, it led

to an increasing interest on the part of

employees in the efficient and economi-

cal ojHTation of the plants concerned,
4*

and also to a marked improvement in

the relations between management and
men.

So far as employee representation in

government is concerned, the federal

post office department is the only

government organization where a com-
mittee system is being operated on a

broad scale. The committees are called

service councils. According to the

report of the department 405 of these

had IHHMI established on Octol>er 1,

liK'v'. in first-class post offices and 309

in second-class offices. Among them
are found some striking examples of

MK i -essful ojx'ration in offices ranging
in MZC from 22 employees to 15,000.

The interest of the postmasters in the

plan is said to have been an important
factor in its success and "whenever
thU interest has been especially keen

the councils have been certain to work
towards efficiency and co-operation."
The committee recommends, there-

fore, that the civil service commis-

sioner should recognize his responsi-

bility for launching and guiding the

personnel committees here proposed.
There is every reason to suppose that if

properly utilized they will serve as a

means of improving methods, of in-

creasing the standard of efficiency and,

above all, of stimulating the interest in

work that is the main objective of

modern personnel management.

SUMMARY
In the foregoing chapters the com-

mittee has referred to government as

one of the major industries of the

country and one in which, both on

account of its functions and the size of

* One purpose of the action of workers' com-

mittees is "to make each worker an efficiency

engineer." Tead and Metcalf, p. 211.
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its aggregate pay-roll, personnel stand-

ards are of prime importance. Main-

taining that the character of the work

of government is peculiarly dependent
on the efficiency of the personnel, the

committee urged that the program of

retrenchment or "wiser spending"
should take cognizance of the personnel
situation in the public service. An
analysis of this went to show that the

low standards so frequently encoun-

tered were due to a number of factors,

chief among which was the distribution

of authority for personnel and restric-

tions of various sorts that hampered,
if they did not prevent, the perform-
ance of essential functions assigned to

the civil service commission. This

led to the conclusion that the civil

service commission or some comparable
central agency should be made re-

sponsible for the employment policy

and should be given the authority and

the funds to administer this policy in

line with the modern methods. Cer-

tain methods met with in private enter-

prise were then considered with refer-

ence to their applicability to the public

service. Thereupon, the committee

suggested the manner in which the civil

service commission might be changed
in order to meet the demand for an

effective personnel agency. The fol-

lowing outline brings together the

main features of the proposed organ-
ization :

Executive head

Civil service commissioner.

Selected by
Special examining board of 3, all of

whom are experienced in the field

of employment. One examiner

to be appointed by executive, one

by local superintendent of schools,

and a third by the first two at

least one to be officially connected

with a civil service commission.

Appointed by
Mayor, commission or city manager
from list of 3 submitted by exam-

ining board.

Dismissed by
Mayor, commission or city manager

after filing of charges and public

hearing.

Salary

Equal to that of administrative

officer of similar responsibility.

Function

Administration or co-operation in

administration of employment and

personnel policy, covering selec-

tion, placement, probation, trans-

fer, ratings, removals, recom-

mendations of salary rates, etc.

The proposed civil service com-

mission should differ from the present

typical civil service commission in that

it should more nearly become an in-

tegral part of the administration, super-

vising and co-operating in all phases
that affect the personnel. Its supreme
task will be to give government service

the standing and reputation of one of

our great industries. It must make the

government a good employer and one

for whom its employees are proud to

work. It. is of the utmost importance
that the schools and universities and

public opinion should be mobilized so

that our civil service can be recruited

from the best candidates as is the case

in the great foreign countries.47 Such
an achievement will necessarily be

preceded by the inauguration of com-

prehensive and well-administered

methods of employment control. This

calls for constructive leadership of the

highest order and consequently for a

47 " The normal flow of qualified juniors into the

public service is the basis of both efficient and
"

economical administration." 25th Annual Re-

port of the Public Service Board, New South

Wales (p. 4).
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leader of personality and power. In a

word, the civil service commission must
be a constructive administrat ive agency
with a staff and a chief of staff qualified

to meet the far-reaching respon>il>ilities

\ed in public personnel manage-
ment.

t for the purpose of disarming
criticism l>y anticipating it, hut rather

out of the most genuine conviction,

the committee wishes to conclude its

report by paying it> tribute to the great
of public servants whose interest

and intelligence and devotion to the

public i:ood is the backbone of our

public administration. Mrml.ers of

this body are found in every jurisdic-

even in the "typical municipal-
and the "typical commission" of

:i we have written so much. This

tribute applies with special force to

tlio-i civil -rrvice commissions that

are successfully forging ahead and

blazing the trail in spite of traditional

prejudice and financial need. We have
been moved to dwell on unfavorable

typical conditions because they are

typical and because we believed that

by arousing public interest in them we
mijlit ha>ten the time when the munic-

ipal government will become a model

employer and the citizens of our

municipalities will grant the public

employees the status and prestige their

positions so fully deserve.

APPENDIX

SUMMARY OF FUNCTIONS OF THE CIVIL

SERVICE COMMISSION AS A PERSON-
NEL AGENCY

I. Customarily or frequently per-
formed

1. Administrative

a. Classification into competitive,

non-competitive, exempt and
labor classes

b. Selection: recruiting, examina-

tion, certification

c. Classification on basis of duties

(e.g. administrative, clerical,

medical, engineering, labor,

etc.) and standardization of

salaries

d. Transfers

e. Promotion examinations

f. Checking pay-rolls
Personal records

h. Investigations as to operation
of the civil service law

2. Legislative
a . Promulgation of ruJes and regu-

lations

3. Judicial

a. Appeals in disciplinary

I 1 . Occasionally performed

1. Administrative

a. Follow-up in probationary

period
b. Supervision of efficiency ratings

c. Supervision over hours of work
d. SujMTvi^ion over annual and

sick leave

e. Recommendation of wage
changes to legislative body
(both currently and on spe-
cial occasions)

f . Stimulation and development of

training opportunities

III. To be performed in a planning or

advisory capacity

1. Administrative

a. Supervision over time-keeping

(absenteeism and tardiness)

b. Supervision over conditions of

work (light, heat, cleanliness)

c. Supervision over health and

safety



CO-OPERATION BETWEEN PERSONNEL
AUTHORITY AND DEPARTMENT HEAD

BY LEONARD D. WHITE

University of Chicago

THE report of the special committee

on civil service may be briefly sum-
marized in the following terms :

1. A review of the present status of

the municipal civil service, leading to

the expression of opinion that in the

typical municipal civil service com-
mission the work is not well done.

2. A review of the personnel activi-

ties in private employment leading to

the expression of opinion that the civil

service commissions can learn from the

methods of private employers.
3. Certain positive recommenda-

tions providing for centralized co-

ordination of the employment policy

through a single civil service commis-
sioner with an indefinite term of office,

appointed by the chief executive of the

city from a list of three made up by a

special examining board consisting of

three members, one of whom is ap-

pointed by the chief executive, another

by the superintendent of schools and
the third by these two members acting

together. The recommendations in-

clude also a salary for the civil service

commissioner equal to that of the head
of major departments of the local

government, appropriations for the

work of the commissioner on a larger

scale than has hitherto been the case,

and finally civil service personnel com-
mittees chosen in equal parts from the

administration officials and from the

rank and file.

A NEW TYPE OF CIVIL SERVICE

COMMISSION

Waiving any criticism of details of

statement this report is a well thought
out and carefully stated plea for a new

type of civil service commission with

emphasis to be laid in the future on
constructive personnel organization,
rather than the negative function of

protection against spoilsmen. The cur-

rent movement for improvement of the

civil service commission owes much to

the committee which prepared this

report and also to the Governmental
Research Conference report on which

the present review is largely based.

An important point raised by the

report relates to the underlying as-

sumption on the part of the commit-
tee that the new method of selection

would bring about that degree of co-

operation between the personnel au-

thority and the heads of departments,
which is rightly stated to be the sine

qua non of efficient personnel activity.

Throughout the report the committee
stresses this factor of co-operation.
The question may fairly be raised,

however, whether the method of selec-

tion proposed for the civil service com-
missioner is not one which would tend

definitely to hinder the growth of that

spirit of co-operation which is rightly
held to be so important. The com-
mittee holds the opinion that the shift-

ing of emphasis from the critical and

negative function of defeating the

spoilsman to the positive function of

performing service for the departments
will lead "as a matter of course" to

the co-operation desired. But the com-
mittee is unwilling to trust the chief

executive with the power of appoint-
ment of the civil service commissioner,
thus revealing a suspicion, perhaps
well grounded, that it is still necessary
for this negative function to be per-

472
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formed; and the method of selection

proposed is one which is defended

chiefly on the ground that the com-

mission must t>e protected so that it

can effectively perform this negative
function of defeating the spoilsman.

Although the chief executive is given

considerable leeway in the selection of

a commissioner, the method of selec-

projxised inevitably would mark
the civil service commissioner as an
offilial not the direct choice of the

* hi<-f executive and not subject as

closely as other department heads to

the co-ordinating and directing in-

fluence of the mayor.

FREEDOM FOR APPOINTING AUTHORITY

The method of selection and the

tication therefor does not accord-

ingly seem to be in harmony with the

underlying idea of the committee that

the success of the personnel work must
li- in a large degree in the extent of

voluntary co-operation which can be

set up between the chief executive and

the department heads on the one
hand and the civil service commission
on the other hand.

It may be suggested that the most
effective way of securing such co-

operation is to permit the mayor to

select his civil service commission with

as much freedom as he selects other

heads of dej>artmeiits, to require that

the selection be made from persons
who have had a stated, specific experi-
ence in personnel matters and to de-

pend upon elections to secure that

kind of a mayor who will make the

proper selection in the first place, and
who will insist upon co-operation in the

second place. Without the right kind

of chief executive no machinery for the

selection of the civil service commis-
sioner can be really effective, and while

reliance upon the results of an election

to get the right kind of a mayor will cer-

tainly lead to many disappointments,
it may be nevertheless that this is an
essential part of the education of a de-

mocracy in the task of self-government.

THE SELECTION OF THE CIVIL SERVICE
COMMISSIONER

APPOINTING POWER SHOULD HAVE FULL FREEDOM

BY ALFRED BETTMAN
Cincinnati

I HAVE read with great interest re-

port of the committee on the present
status of municipal civil service, and
wish to congratulate the committee

upon it. It strikes me as comprehen-
sive, keen, valid and constructive.

Except for one item, to be discussed, I

agree with it in every respect and am
discussing this one item, since I am
sure the reader will not care to have

me elaborate upon those features of

the report with which I agree.
The only point about which there is

some question in my mind is the re-

quirement of a competitive examina-
tion by a special board for the civil

service commissioner. The report

rightly points out that the civil service

commissioner should be treated as a
co-ordinate part of the city administra-
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tion and not an outsider checking the

administration. It would, it seems to

me, develop this sound idea, that the

civil service commissioner is simply the

head of the personnel department of

the administration, if the head of the

administration, that is, the chief ap-

pointing power, has the same freedom

in the appointment of the civil service

commissioner that he has in the ap-

pointment of any other department

head. The commissioner should be

his man and not somebody imposed

upon him. He should have the same

responsibility for a good selection of

the head of his personnel depart-
ment as the heads of his other depart-
ments. The special competitive ex-

amination by a special examining
board strikes me as an illogical

retention of the checks and balance

system.

CIVIL SERVICE AND THE CITY MANAGER 1

BY CLYDE L. SEAVEY
Former City Manager of Sacramento, California

IT has frequently been stated in

print and in public address that the

city manager form of government and

civil service are absolutely antagonistic

to each other, and that the city mana-

ger form of government could not exist

unless civil service were eliminated. I

don't believe that. There are differ-

ent kinds of civil service. A proper
kind of civil service can operate and

be of immense value under the mana-

ger form of government, as well as it

can under any form of government. I

believe that civil service as a method
of qualifying people for positions and

employment is a necessity under the

city manager form of government, and

a necessity for proper administration

under any form of government.
Neither the city manager nor any one

else appointing should be in a position

where he could absolutely personally

control all of his appointments; not his

appointees mind you, but his appoint-

ments. I believe that he should, for

his own benefit, as well as for the bene-

fit of the public and the administra-

1
Reprinted from Pacific Municipalities.

tion, be compelled to go to a qualified
list to appoint. But I do not believe

that the city manager or any other

executive can properly carry on the

duties of his office, unless he has the

right, under proper restrictions, to

remove his appointees. I do not be-

lieve that any appointing power should

have the right arbitrarily to remove an

appointee. But I believe that he, in

some public way, should be the only
one to determine whether or not an

appointee should remain under his ad-

ministration. If the city manager, or

any other appointing power, is qualified
to hold his office, he must be qualified
to give substantial justice to any one
who is appointed by him or working
under him. If he is compelled in re-

tiring any one from the service, to go
to a board and submit to their decision

as to whether or not the appointee
shall be retired, it places him in an

impossible position, to get proper re-

sults from appointees when they are

not retired. And if an appointee is

given certain rights, which I believe he
should have, and which he has under
some forms of civil service, he will be
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protected as far as he should be pro-
tected in his employment.

w there are two methods of civil

ice. One is founded upon the

belief that the person serving should

be protected in his employment against
his employer. The other is founded

upon the belief that public service

should be standardized and protected.
It is not generally known, but under

the California state civil service, the

appointing power may appoint only
from a qualified list, and may remove
and determine for himself whether or

not the appointee shall be removed.

But he must make that determination

a matter of public record a public

hearing must be had if it is called for

by the appointee that is to be removed.
That seems to me to give any appointee
sufficient protection against an im-

proper removal. If the appointing

power is willing, in a public hearing,
to take up the matter of the removal
of an appointee and make it a matter of

record, it is a sufficient safeguard

against his being improperly removed.

Any public official who appoints
should have the privilege and right to

remove in that manner, and I do not

believe you can get efficient manage-
ment under any form of government
without that. ... I believe in

civil service. But I do not believe

civil service is made just to keep people
in office.

REPORT OF THE CIVIL SERVICE COM-
MITTEE REVIEWED FROM A NON-

POLITICAL ADMINISTRATIVE
VIEWPOINT
BY HENRY M. WAIIT

THE following thoughts on this very

interesting civil sen-ice committee

report are written entirely from my
experience with civil service in city

rn merits and not at all from my
capacity as president of the National

Municipal League.
The American mind interests itself

primarily in business and not in gov-
ernment. When something radically

wrong occurs in government, the busi-

ness mind advocates more laws to

check future similar wrongs. The re-

sult is manifested in our applying
numerous plasters outside the body
politic, attempting to draw out some
of the ills of government.
The civil service law is one of the

many plasters it was conceived with

the idea of curing the spoils system.
Commissions, at the period of civil

service reform, were the means by
which these curing plasters were stuck

to the administrative powers of gov-
ernment.

The theory of these commissions was
that they should be bipartisan; the

minority would have a representation.
This theory of commissions to assist

in overcoming glaring evils of govern-
ment was a tremendous success. It

has accomplished great things.

The accomplishments in civil service

have been as great, if not greater, than
in any other field of reform. It seems,

therefore, to be a fair statement that if
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there exists a spoils system, civil serv-

ice can help. If there is no spoils

system, there is no need of civil service

as a protection from spoils. If the

spoils system has existed and has been

cured either through changes in form
of government or otherwise, it is good
policy to continue civil service until

the people themselves are satisfied

that the spoils system will not return.

It seems equally true that if the spoils

system exists, there will be lack of

hearty co-operation on the part of the

administrative departments with the

principles of civil service, particularly
with those principles that interfere with

the free appointment of subordinates.

It must always be borne in mind that

civil service has important functions

outside of protecting government from
the spoils system. It is the employ-
ment agency of government. It aids

in overcoming labor turnover. It ad-

justs the man to his proper employ-
ment. It keeps records of efficiency.

It promotes worthy men. It is the

government's personnel department.

A NEW MAYOR SEEKS TO CONTROL THE
COMMISSION

In cities under civil service with a

commission, it is usual that the in-

coming mayor can appoint one and
oftentimes two of the commission and
it is so arranged, or can be arranged,
that the party which the incoming
mayor represents can be given the

majority on the commission.

It is the aspiration of an incoming

mayor immediately to figure how his

party can have the majority on the

commission.

Most civil service commissions have
an examiner. The commission ap-

points this examiner. He is the ad-

ministrative head under the commis-
sion. The commission represents that

ever-present political governing body.
In theory, the examiner should retain

his position regardless of the changes of

the commission. His policy should be

one strictly of fairness and justness to

the employees in the service. He is

often interfered with in this duty by the

political coloring of his commission.

The duties of the commission are

principally those of policy. They are

supposed to protect the community
from the spoils system and carry out

the civil service laws. If the majority
of their membership is of the same

political faith as the executive, they
work in harmony; if not, they work

against the policies of the executive.

The commission formulate the rules

under the civil service law for holding
examinations. The examiner holds

the examinations.

Where we have good civil service

laws, the duties of enforcement are

and should be purely administrative.

I personally feel that the selection of

a commissioner or examiner, as out-

lined in this report, will bring about

much better results than a commission.

It would centralize authority, obviate

party politics in the commission, make
continuation in office more probable
and would create a department which

could continue its policies.

In the field of the city manager
cities, I personally feel that one com-
missioner properly appointed would

give much better service to the com-

munity than a commission and an
examiner.

THE CITY MANAGER

The statement might be made that

under the city manager form of govern-

ment, civil service is not needed. In

theory, this may be true, but until

city managers have continued to

demonstrate that they will and can

keep out the spoils system, as they are

now doing, it is useless and foolhardy
to consider the abolition of civil service

control, even in city manager cities.
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Civil service is also needed in the em-

ployment and standardizing of posi-

tion and keeping records.

Ail intelligent attempts to improve

government of late years have been

toward the simplication of govern-
ment. Thi> .simplification has mani-

fested itself in centralizing authority.

This is done in business, we are trying

to make government a business and,

therefore, why not apply business

principles to government if we expect
rnment to operate as a business.

If simplification as outlined by this

committee is applicable to city mana-

ger cities. 1 feel that greater results

could be obtained by some such process
as outlined in other governments.
There is more danger of political inter-

ference with civil service where you
have an elected mayor than there is

where you have an appointed city

manager.
Tin- idea advanced by the civil

service committee is not yet applicable

to federal civil service as a great deal

of federal appointments are still of the

spoils system. Until we get a presi-

dent and congress of sufficient enlight-

enment and temerity to put all ap-

pointments under civil service, such a

progressive step as outlined in tins

report will not be applicable to federal

civil service.

In the federal government, the execu-

tive still has very broad rule-making

powers under civU service. This situ-

ation requires a commission as there is

great need of policy.

I feel that the National Municipal

League owes a great debt of gratitude
to the committee for this comprehen-
sive study and report which they have
rendered. There will be much inter-

esting and enlightening argument from
both sides on the subject but I cannot

help but feel that, as a result, this

League will through this report take a

very long and advanced step forward

in the handling of civil service.

COMMITTEE'S PROPOSALS UNWORKABLE
BY ROBERT MOSES

New York

I THINK the report consists of a

great deal of smoke and very little

fire. It starts out with an indictment
of our present civil service system
which I think is justified, proceeds to

paint some rather glowing and vision-

ary pictures of what civil service ought
to be, and ends up with specific recom-

mendations, most of which mean very
little when you analyze them and some
of which I regard as entirely unwork-
able. In so far as I agree with the

diagnosis, you will not wish any fur-

ther statement. As to the points of

disagreement, I do not believe that the

analogy between public and private

employment means a great deal nor do
I believe that the final recommenda-
tion for centralized employment con-

trol has any particular significance,

especially in view of the fact that the

report states that the proposed cen-

tralized control can be brought about

by very few changes in the present
control.

SELECTION OF COMMISSIONER

I think the outstanding recommen-
dation for the appointment of a single
commissioner is wholly unworkable.
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I do not believe that the superintend-
ent of schools should have anything
whatever to do with selecting a civil

service commissioner. Any one who
has the slightest knowledge of the city

school question knows that the tend-

ency is all in the direction of separating
schools from other city activities.

Ordinarily the city school superin-
tendent has little knowledge of city

administration outside of schools and
has plenty to do in his own depart-
ment. No more foolish expedient
could be thought of than to drag a city

superintendent of schools into political

and other controversies involved in

selecting a single civil service commis-
sioner and to subject him to the pres-

sure which would be involved in his

selection. Similarly, it seems to me
that the requirement that one of the

selecting committee be a civil service

official of another city or state is

wholly unworkable in practice, es-

pecially in the larger cities.

I do not believe that a civil service

commissioner selected in the manner

proposed would be allowed to remain in

office even as long as the average civil

service commissioner remains under

the present system. The result of

the proposed manner of selection might
easily be that the comissioner would
be left high and dry without the sup-

port and backing of the city adminis-

tration. How under such circum-

stances he would get the larger appro-

priations which the report recommends
is beyond comprehension. Person-

ally, I believe that there should be a

single civil service commissioner for

administrative purposes but that he

should have associated with him at

least two commissioners on part time

at smaller salaries who should act with

him as a quasi-judicial and legislative

board. It is axiomatic that one man
should not exercise judicial and legis-

lative powers.

PERSONNEL COMMITTEES
SUPERFLUOUS

Specifically again, I cannot under-

stand what the personnel committees

which are proposed and whose func-

tions are not defined are going to do.

It is vaguely indicated that they are

going to function with reference to

personnel matters not now associated

with civil service administration but

involved in the operation of a personnel
and welfare department in a private
business corporation. From my ex-

perience with civil service, I do not

believe that there are a dozen questions
of any importance arising in a single

year in government employment which

might be submitted to the central

employment board which is recom-

mended, and I do not believe that these

questions are sufficiently important to

justify creating all the machinery which
is proposed. Either the representa-
tive personnel organization would
mean very little, or else it would gradu-

ally come to be a kind of controlling
soviet such as has grown up in various

government services hi Germany since

the war. It should be remembered
that with reference to this matter of

representation of employees, the gov-
ernment service is on a totally different

basis than is any private corporation,
because the government service is in the

very first instance directed by represent-
atives of the people themselves.

It seems to me that what is required
in civil service is a drive at a few im-

mediate objectives, not at a lot of

vague generalities. What we need is

larger appropriations, better personnel
in civil service commissions, better

classifications of employees, and ade-

quate standards of compensation, bet-

ter examinations for appointment and

promotion, new incentives in the way
of higher salaries and promotions for

more competent employees, and last
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but by no means least, compact and

responsible organization of govern-
ii irnt and a better type of leader in the

important key positions to direct and

inspire personnel. If we can get some-

thing like a model system on these

lines in one or two states and one or

two cities to hold up for the rest of the

country, we may get somewhere.
I suggested to one of my Yale class-

mates recently that he establish a fund

out of which a medal or other prize

would be given annually for the most

conspicuous improvement in civil serv-

ice or government personnel, and that

part of the fund be used to publish a

record of the achievement. I think

that more could be accomplished in

this way than by all the academic

treatises that were ever written.

VITALIZE CIVIL SERVICE BY BETTER
MANAGEMENT 1

BY FRANK O. LOWDEN
Former Com nor of Illinois

No one, I think, who sees clearly

would go back to the old spoils system.
Civil service laws have afforded sub-

stantial rrlirf from the evils of that

system. Students of government,
however, have been asked for several

years if the last word had been spoken
in civil s-rvif-e reform. I find that the

examination test, while, of course, a

vast improvement over the old method,
is being recognized generally as far

from satisfactory. In a recent ad-

dress by Lord Haldane, in his inaugural
address as president of the Institute of

Pul>li<- Administration in England, he
said: "I have come to the conclusion

that the pure examination test is far

from being a perfect one. Success may
result from qualities which neither

import the more thorough kind of

knowledge nor guarantee fitness for

the kind of employment sought after."

Civil service commissions have con-

tented themselves in the main with

blocking entrance into the service for

purely political reasons. That is natu-

1 Editor's Note. From address before National

Conference on Social Work. May. 1923.

ral in view of the fact that they came
into being for this purpose specially.

Generally they have not concerned

themselves much with efficiency after

entrance into the service has been

effected. In practice civil service com-
missions have been as far removed
from the administrator as was possible.

On the other hand, a great revolution

has been going on in private business

in the matter of employment. In

private business of any magnitude
there has been developed a great cen-

tral employment department, the head

of which is upon a level with other

heads of the important departments of

the business. That department con-

cerns itself, not only with entrance

into service, but concerns itself with

all those factors which make for a

better morale. It removes inequalities

of and injustices to different employes,
and keeps in constant relation with

employes through shop and other com-
mittees selected by the employes
themselves.

It is often said, and rightfully too I

think, that the government should be
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a model employer. That it is not so

to-day, I think all must admit. Many
praiseworthy efforts have been made
to standardize salaries. This has been

found a most difficult task. And many
think that this will be impossible until

civil service bodies shall be molded
more after the employment depart-
ment in private business. That there

are gross inequalities in compensa-
tion and in other working conditions

among public employes there can be
no doubt.

A NEW SPIRIT NEEDED

That a new spirit would animate

civil service employes and efficiency

be increased by such a department, I

believe to be true. If civil service

laws are to be entirely satisfactory,

there must be genuine co-operation
between the civil service authorities

and those responsible for administra-

tion. Were this so, examinations

would be so shaped as to put more
stress upon temperament, upon char-

acter, upon special fitness for the par-

ticular place than they do now. If the

civil service authorities felt some re-

sponsibility for what happened after

entrance into the civil service was once

effected, they would find ways and
means for recognizing special merit

and insuring prompt promotion. In

other words, it is conceivable that the

civil service of the state could be vital-

ized in such way that inequalities in

pay and working conditions, as be-

tween those doing substantially the

same grade of work but in different

departments, would be removed. A
civil service employe even in the hum-
blest position could be made to feel

that he was part of a great living

organization and not simply the

cold product of a statute law which

abandoned him to his fate when once

he was in the service.

THE COMMITTEE S REPORT

Recently a very important report

upon this whole subject has been

made by a special committee on civil

service of the National Municipal

League. This committee was com-

posed of Mr. Henry S. Dennison, presi-

dent of the Dennison Manufacturing

Company; Dr. W. E. Mosher of the

National Institute of Public Adminis-

tration; Mr. William C. Beyer of the

Philadelphia Bureau of Municipal Re-

search; Mr. Morris B. Lambie, secre-

tary of the municipal research bureau

of Minnesota; Mr. John Steven, chief

examiner of the New York State Civil

Service Commission, and Mr. Whiting
Williams, labor investigator and au-

thor. It will thus be seen that the

committee was composed of men who
had had large experience in employ-
ment, both public and private. It is

the most comprehensive discussion of

the subject of which I know. The

general conclusions above stated, to

which I came as a result of my ex-

perience as chief executive of Illinois,

seem to have been reached also by this

committee. Their presentation of the

subject, of course, is more complete
and much more authoritative than

anything I have said. That com-
mittee has worked out a plan for a

public employment policy which I be-

lieve to be a long step in advance of

anything now in effect. There is one

phase of the committees plan, how-

ever, which is specially significant.

Instead of a bipartisan commission,
the usual form, the report would sub-

stitute a single civil service commis-
sioner with an indeterminate tenure of

office, the commissioner to be selected

as a result of a competitive examina-

tion given by a special board. It is

contemplated that this commissioner

should be specially trained in matters of

employment and should give all his
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time to his office. The present com-

mission, usually composed of three

persons, two of whom are of the ma-

jority party, and one of the minority,

has not functioned well in practice.

They are usually wholly unfamiliar

with the subject. And if it be a hiirh-

ininded commission, it contents itself

with permitting the secretary to do all

the work. If it be not a high-minded
commission, it hampers the secretary,

sometimes to the extent of brat

down the law itself. The most con-

spicuous part it plays in connection

with civil srrviiv laws is frequently to

be found in the budget. The annual

report of one state commission shows
that of a total appropriation of $12,500
for the commission, $7,500 was de-

voted to the salary account of the

three commissioners. This commis-
sion regretted exceedingly that it had
insulin u-nt funds to employ a qualified

examiner on full time.

THE MERIT SYSTEM AND THE COMMISSION
BY ROBERT CATHERWOOD

Former Pmidnti, Cook County (Itt.) Ciril Service Commiftion

MALADMINISTRATION of civil aer

laws in cities, which is almost n;it

wide at present, is due primarily to an

inconsistency in those laws themselves.

The defect is not newly discovered, for

attempts to correct it, through better

legislation, ha\ < t>een made as far back
as 1909 and as late as 1923.

PRESENT LAWS INCONSISTENT

The fundamental inconsistency is

The law provides for the estab-

lishment of an employment system
based on merit principles, for the grad-
ual creation of a staff of thoroughly

competent city employees and for the

direction of the work of this staff by
the changing elective officials, who are,

however, prohibited from dispensing

patronage or from making dismissals

without ascertained cause, though
they may (as examiners) drop a new

appointee at any time during a proba-

tionary period of from three to six

months or, at the end of it on a mere

assignment of reasons. In other

words, the elective officials are to be

restrained from destroying or breaking

down the system estnMUhod by law;
then- an- t<> be no more "spoils raids,"

but the work of the city is to be well

done under the changing elective offi-

cials and their various political policies.

The administration of this highly
Inimical and important law is en-

trusted to the civil service commission.

Now, if such a law is to succeed, it is

-\ i<lent that the civil service commis-

sioner, who is to administer it, must be

an expert in employment problems,
and the only known way of assuring
the selection of a qualified expert is to

put his position under the provisions
of the civil service law in the classified

service. Other non-elective or ad-

ministrative officers are classified; but

the civil service commissioner is not.

All other higher officials must be

selected on merit and fitness only, as

ascertained by an open competitive

test, but the civil service commission

is freely chosen by the mayor. The
commissioner does not hold his posi-

tion during the period of efficiency and
is not subject to removal on citizen

charges, but holds during the mayor's
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pleasure. In some laws a feeble at-

tempt is made to compel the mayor
to assign a cause for making a removal,
but he alone is the judge of its suffi-

ciency. The mayor's decision cannot

be disputed or tested. Again, con-

versely, the mayor can protect an in-

competent or dishonest commissioner

and prevent his removal. It is no

uncommon occurrence for a mayor to

appoint a commissioner openly hostile

to the law he is called upon to adminis-

ter and it is usual and customary for

mayors to choose persons who do not

pretend to know anything about em-

ployment and who could not pass an

examination upon the duties of a com-
missioner. Certainly a law which

establishes an important and com-

plicated employment system to be

operated by an ignoramus, by an open

enemy or by persons without pretense
of qualification may be pronounced

grossly inconsistent.

If the civil service system is good,
when applied to administrative offices,

then, it is good for the administrators

of the civil service law. The blind

folly of expecting the appointees of the

party in power to restrain that party
from using the patronage and spoils,

and of expressly giving the party
leader authority at any time to re-

move the restraining commissioner is

the crux of the whole trouble. It is

the exact equivalent of providing that

the commissioner shall be dependent

upon and subservient to the only

power which can have the will and the

means to break down or destroy the

system which the act purports to

establish. Growing an efficient civil

service under such conditions is a pre-

carious occupation. It depends upon
the will of the mayor. He is restrained

by a bond which he can break with a

beau geste and the "reasons" given the

public for removing a commissioner

are not likely to be the real ones. The

authors of civil service laws should be

willing to take their own medicine, for

if civil service "is good for you" it

must "
be good for me."

A SINGLE COMMISSIONER IN THE
CLASSIFIED SERVICE

When the civil service laws are ex-

amined in detail, it becomes apparent
that the functions vested in the com-
mission are of a purely administrative

character. Why then should there be

three commissioners, not more than

two of whom shall be members of the

same political party? Political con-

siderations are prohibited in the work
of the commission, yet the commission

must be bi-partisan in its make-up.
Moreover, there is a wealth of govern-
mental experience, both at home and

abroad, which may be summed up in

the maxim: "Many heads for coun-

sel, one for action." There has been

very general recognition of the fatal

disadvantages which accrue when a

board of three or more persons at-

tempts to conduct administrative

operations. Counsel of many minds

is no doubt desirable in declaring war
and in deciding upon a campaign, but

in the field there can be but one com-

mander. The principle is recognized
in civil affairs and in business organi-

zation, and it should have been recog-
nized in the civil service law. The
loss of money in paying three men to do

the work of one, is a minor loss in com-

parison with the greater entailed by
divided responsibility, delay and
waste energy in bringing three minds

to one course of action, the stoppage
of business when conflict breaks out,

as it frequently does, and the general
inconvenience in office affairs which

this clumsy and inapt device of a

bi-partisan board everywhere pro-
duces.

Municipal civil service laws, if we
want them enforced, should be ad-
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mini.-tered by one commissioner, him-

M'lf in the classified service. The

competitive test for his selection

should be given, either by the state

civil commission, or by a

special board of examiners named by
some judge or court, from among per-
sons experienced in employment mat-

The law should indicate the

general nature of this experience with

some precision. The mayor and his

appointees should have no part in the

examination or in the selection of ex-

aminers. In respect to tenure, the

commissioner should hold office only
so long as he performs his duty faith-

fully and efficiently. Any citizen (and
the mayor particularly) should have
the right to file charges before a court

or judge for the removal of a commis-
sioner. If such charges show a prima
facie cause for removal, it should be

the duty <>f the court to name a special
board of examiners, experienced in

employment, to hear and finally de-

termine the case. These are the pro-
visions which have been partially

adopted in Illinois, and they are be-

lieved to be correctives for the existing

conditions. Moreover, the commis-
sioners themselves in the National

Assembly of Civil Service Commis-
sions have recommended classifica-

tion of their own positions. Such pro-
us appear in Model Civil Service

Law for States and Cities, published
in 1915. In one of the debates on this

provision the president of the Illinois

commission said:

The civil service commissioners cannot serve

both God and mammon. The public and the

law call for honest administration, progress and

development. The party of the moment either

calls for nullification and a spoils raid or for a

decorous use of spoils under colorable evasions

and plausible excuses. Ours is a divided alle-

giance. On the one hand decency, honour and

response to what we know to be the wishes of the

silent public; on the other, gratitude to the man
who appointed us and appreciation of his political

difficulties, legal dependence upon him who may
at a word dismiss us with or without honour.

We shall know no security in our work until we
are included in the classified service.

Commissioners may recommend and
reformers may agitate and persuade,
but action lies with the state legisla-

tures.

CIVIL SERVICE REFORMERS AS ENEMIES
OF GOOD GOVERNMENT

BY GEORGE C. SIXES

Chicago

TIIK proposal that civil service com-
missioners be chosen by so-called civil

service methods and that they be

subject to removal only on charges
after trial by some independent agency
seems to me unsound in principle and
subversive of good government. I

believe civil service commissioners
should be appointed by the administra-

tive head of the government, and that

they should be subject to removal at

any time by the appointing power.

MORE BRAKES THAN DRIVING POWER

Conditions already are in a bad way
in this country because of the extreme

application of the check and balance

theory and the division of power and

responsibility among so many inde-

pendent agencies of government.
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There are more brakes than driving

power. Many of the brakes are under

separate control. The independent

manipulator of any particular brake

can stop the machinery at his own
whim or slow it up very much. A
large part of the time of the chief

engineer or driver is consumed, there-

fore, in arguments with the manipula-
tors of the various brakes over the

question as to whether the machinery
shall be permitted to go at all; if so, in

which direction, and how rapidly.

No organization constructed on such

lines whether in government, busi-

ness or any other field can possibly
function with real efficiency. The

only way in which a complex organiza-
tion developed on the check and bal-

ance and separation of power theory
can be made to work at all is through a

political "boss" who can order the

various brakemen to co-operate in

permitting the mechanism to run.

Our Revolutionary forefathers, in

their desire to avoid abuses of govern-
ment as typified by kingly rule, adopted
the theories of separation of power and
checks and balances as advocated by
French doctrinaire political philoso-

phers. The federal constitution was
framed in accordance with those theo-

ries. There were practical reasons to

justify the application at that time of

some checks. Most progressive stu-

dents of government agree, however,
that even in our federal system the

check and balance theory is carried too

far, at least for present day purposes.
But the federal government is a model
of simplicity as compared with our

local governments of to-day, except-

ing those cities organized on the mana-

ger plan.

Shortly after the adoption of the

federal constitution, the American

people began to reorganize their state

and local governments on the basis of

the federal model, without stopping to

inquire whether the federal model was
the proper one for local imitation.

Not only that, but the checks and
balances and the separation of powers
were even more numerous in the

local governments. Cities ordinarily

adopted the plan of a two chamber

council, with an independently elected

mayor vested with the veto power. In

Baltimore provision was made for the

selection of the mayor by an electoral

college somewhat like that for the elec-

tion of president of the United States.

Going beyond the federal model,

gradually provision was made in local

governments for the popular election

of many administrative officials. In-

dependent boards, both state and

local, were created to exercise various

powers and to perform specific duties.

The result has been the development
of a complex, irresponsible hodge-

podge of local governmental agencies
that simply cannot be made to work

satisfactorily.

There has been rather general recog-
nition of this fact during the past

quarter of a century or longer. The

tendency is now away from complexity
and irresponsibility and toward sim-

plicity. The city manager plan, the

most hopeful present day movement in

the field of American government,

represents complete abandonment of

the check and balance and separation
of powers theory, hi so far as cities

adopting that plan are concerned.

Yet some civil service reformers, in

advocating the appointment and re-

moval of civil service commissioners

by what they call civil service methods,
are urging a return to the division of

power among independent agencies of

government that is contrary to the

entire present day progressive trend.

NO GAIN FROM SCATTERING POWER

The passage of civil service laws is

an indication of a public desire for
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higher standards of administration.

The machinery created for the selec-

tion of employes by competitive tests

is an aid to public officials who want to

give good service, and an embarrass-

ment to those who desire to adhere to

spoils methods. But to deprive the

administrative head of a government
of the power to appoint and remove the

civil service commissioner or commis-

sioners must tend to divide responsi-

bility ami t promote confusion.

When the people revolt again>t
abuses and elect officials desirous of

rendering good public service, those

officials ought to be able to produce
result^. They are not likely to be
a I >le to do so, if control of employes
is vested in a hold over spoils civil

service commission that cannot be re-

moved by the new head of the govern-
ment. The most demoralizing situa-

tion that can exist is one in which the

people cannot secure good govern-
ment by voting for it .

It is delusive to think that the best

results in the long run in selecting and

removing officials like civil service

commissioners can be secured by
vesting the power in scattered agencies.
Such agencies are likely to be just as

human and just as amenable to improper
influences as the administrative head of

the government. They act with less

sense of responsibility to the public.

Good government is not to be had

through the use of automatic devices

that are supposed to work whether the

people are awake or asleep. Depend-
ence upon automatic devices is the

wont kind of delusion. Those civil

service reformers who urge the adop-
tion of a system of selecting and re-

moving civil service commissioners

which is supposed to produce satis-

factory results regardless of political

conditions are really enemies of good

government, oven though they do not

sense the fact themselves. I venture

to say that most progressive students

of political science aside from those

whose special hobby is civil service

reform are opposed to the proposal
to have civil service commissioners

appointed and removed by so-called

civil service methods.

CO-OPERATION RATHER THAN PROTEC-
TION IS THE PRIME FUNCTION OF

CIVIL SERVICE
BY HENRY T. HUNT
Former Mayor of Cincinnati

THERE is an agreeable legend of a

horse doctor who knew how to cure the

botts. This able veterinarian became
a physician and was amazingly success-

ful with human ills. He inoculated all

his patients, whatever their complaints,
with botts, and then applying his

method cured this disease, thus making
a perfect record.

Political and industrial horse doc-

tors, who have learned that co-opera-
tion between executives and personnel

promotes economy, have discovered a

cure as universal as that of the philoso-

pher. This remedy can be applied
with some degree of success to prac-

tically every case of federal and mu-

nicipal malaise in administration. It
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is far more effective than the old fash-

ioned dosages of checks and balances.

Fattening political parties or per-
sonal ambitions at public expense is a

wasteful departure from the true ob-

jective of public service and is, in a

sense, an embezzlement of power. To
prevent it, civil service laws have been

enacted and policemen placed on

guard in the guise of civil service com-
missions to restrain public executives

from converting the trusts committed

to them to their personal or party

profit. Experience has shown, how-

ever, that it is difficult indeed to devise

means to protect the public from a cer-

tain degree of exploitation by its serv-

ants without hamstringing these serv-

ants in their efforts to deliver the best

possible service, at the lowest cost. If

civil service commissions are placed

beyond the power of executive officers

to control, the personnel will look to

the commission and disregard the

officers. The commission will have

little knowledge of executive plans and
small sympathy. There will then be a

loss in productivity, as the power of

direction and the power to reward

efficient and punish inefficient service

will be in different and perhaps hostile

hands. If the executive officers control

the commission, it will become their

captive and will only feel ardor when

drawing its pay. Its performance of

even protective functions will be in-

dolent. It will find ways and means
to get done what the executives wish.

If these executives are building up their

own power at public expense, the com-
mission will condone their conduct.

It is very natural that executives

should attempt to get civil service

commissions into a condition of de-

pendence and subordination. The
love of power is undoubtedly one of the

strongest passions. After the execu-

tive has passed through the travail

of nomination and election, it would be

strange indeed if he did not seek to

solace himself by exerting all the au-

thority he could reasonably claim. He
has a mandate to accomplish what he

has promised and to succeed, he must
direct the personnel towards his ob-

jective. He finds himself hampered
and restricted in his management by
civil service laws and the commission.

He seeks to make the commission his

own and to require the personnel to

look up to him and obey him.

HAS THE SPOILSMAN BEEN ROUTED?

Civil service commissions, speaking

broadly and generally, have come
within control of executive officers and
are decidedly lethargic with regard to

their protective functions. The com-
mittee's report sets out a number of

instances of arbitrary exercise of power
contrary to the spirit at least of the

civil service act, which the commis-
sions have acquiesed in. It has been

demonstrated by experience that the

civil service acts have not adequately

accomplished their prime purposes of

protecting the public service from

spoilsmen. Perhaps instances of my
own experience would be illuminating.

In the dim long ago, when I was

mayor, we Democrats got Democrats
into the jobs before the civil service act

was passed. When the law came into

effect, three men were appointed to the

civil service commission who were de-

voted to the merit system. One of

them went so far as to turn over his

salary to the purposes of the commis-
sion. They employed an able ex-

aminer, held examinations for vacan-
cies as fast as opportunity offered for

the positions held by our early ap-

pointees, with the result that at the end
of our term, practically all incumbents
had been appointed after competitive
examination.

When our successors took office, they
were at first hard put to it to reward
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their political friends by giving them

jolts. The terms of the commission

had been staggered so that all expired
within the term of our successors. All

commissioners were replaced by men
devoted primarily to the welfare of

their administ ration. At the end of

two years, the personnel were con-

vinced that the civil service law was a
dead letter. The commissioners since

have done little more than draw pay.
As policemen to guard the merit sys-

tem, they were ineffective. This re-

sult it would seem follows to a greater
or less extent when appointments to

the commission fall within the power
of executives.

THE SINGLE COMMISSIONER

Under our committee's recommenda-
ti<>n>, the executive officer must ap-

point one of three nominees of an ex-

amining board made up of the super-
intendent of schools, an appointee of

the executive and a third chosen by the

two. Under this proposal, there is at

least a fair chance that men certified

for appointment to the office of com-
missioner will be of sufficient character

not to be controlled by anyone. There
is sound sense also in the proposal that

there be only one commissioner instead

of a board. The salaries of the board

members, if added together, will be

sufficient to command the services of

an expert in personnel administration.

His full time will be applied to per-

forming the duties of the position and
to promoting successful and efficient

relations between the personnel and
the executive. His reward in the

shape of prestige and reputation will

be obtained by performing his duties

to the public rather than by services to

political organizations. He will sat-

isfy his ambition by increasing the

economy and efficiency of the public
service. Service of this kind will not

be hidden under a bushel.

A large number of industrial com-

panies have had great success in cul-

tivating sound personnel relationships
and have achieved this success by the

aid of experts trained in that field. In

the main, men who devote themselves

to work of this nature are social rather

than acquisitive and obtain their

satisfaction in life rather through the

consciousness of having been of benefit

to society than by piling up riches.

This type usually possesses a strong

sympathy with their associates and an

appreciation of the incentives to action.

There is now a considerable body of

qualified experts available for munici-

pal service under fair conditions.

A civil service commissioner ap-

pointed in the manner suggested by
the committee might well be expected
to be an individual who would realize

the difficult administrative duties im-

posed on the executive, and would
know how to reconcile the accomplish-
ment of these duties with reasonable

satisfaction to the rank and file.

SERVICE AND REWARD

Public employees are entitled to

stable employment conditioned on the

intelligent performance of their duties.

When they feel that a routine and de-

tached performance is sufficient, the

public service suffers. It also suffers

when they are convinced on the facts

that able service brings no reward.

It is unreasonable to expect a board to

keep in touch vigilantly with individual

employees and their work. Further-

more, it is often difficult to convince a

majority of a board that a particular

employee deserves promotion. Each
member will have his own judgment
based on his own information or will

have a personal ax to grind. Log roll-

ing will then come into play.

Public executives, like the rest of

us, prefer to live up to even the spirit
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of the laws when not in conflict with

our desires. It is wisdom to so ar-

range matters that they will wish to

obey the civil service acts, and make
them work. So to modify these laws

as to make their operation an aid to the

objective of practically all public execu-

tives is sound procedure. This ob-

jective is, broadly, economical pro-
vision of adequate service. Whatever
removes cumbersome checks and gives
the responsible head power aids in the

accomplishment of this objective.

Classification of employees, sound

examinations, judicious certification

and many other elements in civil

service help the executive and are in

line with successful personnel technique
outside. It remains to substitute con-

structive functions for the negative
and merely protective duties of the

commission and to replace the cumber-
some board with an alert officer sup-

ported by the prestige of adequate pay
and by prospect of accomplishment.
The avenue toward making civil

service a career, and thus reducing its

cost and improving its quality, is in the

direction of the committee's recom-
mendations.

THE PERSONNEL FUNCTION IN THE
PUBLIC SERVICE

BY ALLEN M. RUGGLES
Service Examiner, Wisconsin Civil Service Commission

THE writer was especially pleased in

the report of the committee on civil

service to note the emphasis placed on

the personnel function of a civil service

commission. The statement was made
several years ago by Richard Feiss

that "The question of personnel must

ultimately be considered the real

problem of business management."
This statement was, however, followed

up by another to the effect that the

real problem of scientific employment
begins after the act of hiring has been

completed.

To-day the value and significance

of the personnel function in private
business is no longer a debatable ques-
tion. A suggestion of this is found in

the increasing number of colleges and

universities offering employment and

personnel courses. Among such insti-

tutions are Columbia, Dartmouth,

Carnegie Institute of Technology,
Harvard and Bryn Mawr. In the

bulletin of Carnegie Institute of Tech-

nology the following courses are among
those listed: vocational psychology,

personnel administration, employ-
ment practice in industry, and ad-

ministration and method of training

employes. May the day be not far

distant when among such courses

there may be a demand for one in em-

ployment and personnel methods in

public service.

The motive force of any business is

furnished largely by its personnel. As
is the tone of the employes, so is the

tone of the organization as a whole and
of the service it renders. Business-

like methods cannot be veneered over

an organization. They must be em-
bedded in its heart. They must find

expression in the abilities and interests

of animated and fit employes. This

would seem to hold even more true of

public service than of private business.

In private business, it is usually a
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material commodity that is sold for a

given price. The success of the busi-

ness is measured in terms of the dollar.

In public business, the Service of the

employe is the commodity which is

largely the most important factor. \

well efficient and trained

personnel means satisfactory service

and thus the success of the business of

government. This applies to all from

the humblest employe to the adminis-

trative ofii-(T>.

The commission with a vital inter-

est in matters of personnel administra-

tion can find many ways of advancing
the principles for which it stands, even

though its appropriation may be small.

There are always those ready to co-

operate, when such co-operation means
better service. Two parties are by
virtue of their position vitally con-

cerned with the success of the work or

service of any department. One is

the dejwrtment head, the other the

civil MTV ice commission which fur-

nishes the real motive force of service

to the department in the certified em-

ployes certified to be efficient and
to be able to meet the requirements of

department. Inder such condi-

tions and with a real personnel ad-

ministrator's point of view, the interest

cannot stop with the act of certification.

The writer had a part in the organi-
zation of the personnel work of the

Miisin civil service commission
a work that was started under the

administration of the late John A.

Ila/.ehvood, as secretary of the com-
mission. As illustrative of what may
be done in this field in the public serv-

ice, the training courses organized by
the commission have been chosen for

presentation. At the outset it should

be said that one of the most encourag-

ing aspects of this work was the splen-
did co-operation secured from depart-
ment heads and employes. When
this is considered, what has been

actually done seems insignificant com-

pared with the possibilities with this

sort of co-operation.

HKI.l'ING THE EMPLOYE

Four different types of endeavor

along this line will be indicated as sug-
ve of the possibilities in such work

in public service.

1. Series of talks of an inspirational
and educational nature. The follow-

ing series given during the winter

months is illustrative. Extracts from
the announcement will sufficiently

suggest its nature. From the heading :

" Know the business of which you are

a part." "Be able to talk intelli-

gently on the state's activities." From
the body of the announcement: "The
Wisconsin civil service commission is

offering to state employes a practical
course in state government, consisting
of talks on the activities of the public
business of Wisconsin. These talks

will IK? tfiven in the assembly chamber
from 4.30 to 5.30 on the dates indi-

cated. The activities of each depart-
ment will be presented by one or more
of the officials of the department."

2. Talks and courses by experts in

the service. Two such courses are

here given: a course for secretarial

clerks and those in line of promotion,
and another for statistical clerks. The
former course was organized and con-

ducted through the co-operation with

the writer of six statisticians from dif-

ferent departments of the service.

Each gave two talks. In the first he

presented the theory of his phase of

the subject, and in the second showed
the practical application of the prin-

ciples in the work of his department.
For the latter course, a list of the

subjects and speakers will serve better

than any description to indicate the

type of co-operation received in this

work. These talks were given without

cost to the commission.



490 NATIONAL MUNICIPAL REVIEW [August

SECRETARIAL CLERK COURSE

Personality, System and Progress in

the Office, Charles McCarthy, chief,

legislative reference library ; The Back-

ground of a Government Office, E. A.

Fitzpatrick, secretary, state board of

education; How to Become a Success-

ful Secretary, Carter Alexander, as-

sistant superintendent of public in-

struction; Correspondence That Is

Effective, E. H. Gardner, professor

University of Wisconsin; Modern Office

Equipment (Illustrated), John Steven,

assistant examiner, civil servicecommis-

sion; Psychology for the Office Worker,
Daniel Starch, professor University of

Wisconsin; Short Cuts and Devises,

B. A. Kiekhoefer, secretary, state

board of public affairs; Office Organi-

zation, A. P. Haake, instructor Uni-

versity of Wisconsin; Office Atmos-

phere, Stephen W. Gilman, professor

University of Wisconsin; "Opportunities
for Those of Secretarial Ability," John
A. Hazelwood, secretary, civil service

commission.

Mimeographed copies of the talks

were made and given to each member
of the class.

3. Regular courses with university

extension credit. These were offered

in such subjects as statistics, cor-

respondence, and filing and indexing,
and were given at the Capitol from

4.30 to 5.30, half on the state's time

and half on the employe's time.

4. Intensive co-operation with a

single department. The engineering

department and the civil service com-

mission working together organized a

rather intensive personnel work with

the employes of the state power plants.

This work centered around the annual

school for state power plant engineers,

held at Madison, to which the power
plant engineers in the service were sent

at state expense. The effect of this

work on the morale and efficiency of

the engineers has grown from year to

year. This work has been maintained

for seven years. (See Industrial Man-

agement, February, 1918, for details.)

Inasmuch as the writer has seen the

possibilities of personnel work in the

public service, has had fortunate ex-

periences in securing co-operation in

such work, and thoroughly believes

in the value of personnel activities,

he is naturally gratified to see the em-

phasis placed upon the personnel func-

tion by the committee.

The committee raises the question as

to the make-up of our civil service

commissions, a point that has special

significance in connection with the

organization and maintenance of a

constructive employment and per-
sonnel program. So long as appoint-
ments to the commissions are made for

political reasons, the carrying out of

such a program is largely a matter of

chance, depending upon the interests,

experience and training of such ap-

pointees. If changes in the law would
insure that the personnel of the com-
mission be composed of men with a

real interest in employment and per-
sonnel problems, and with such training
and experience as would make them

actively helpful and constructive in

the work, such change should be made.
Then let us welcome a frank discus-

sion of the make-up of our commis-

sions, with the commissioners them-
selves taking an active part in such a

discussion. Those of us who are

keenly interested in civil service need

not hesitate to admit its weaknesses

when we have a broad constructive

program for its development. Both
its weaknesses and possibilities should

be discussed with frankness. Such
an attitude will put civil service more

solidly on the businesslike basis where
it rightfully belongs.
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Chief Examiner, CM Serrice Commitnm of Philadelphia

THE following comments are made
with a full appreciation of the com-

mittee's work, which has stimulated

much thought and discussion. How-
we may differ from the senti-

ments expressed, there is bound to

t a better understanding of the

problem of public employment and a

clearer definition of the functions of

civil service commissions.

The committee has painted a rather

gloomy picture of the civil service in

our cities. The report states very

emphatically that, in the main, the

commissions are acting as a negative

employment agent ineffective even
in this and are failing to embrace the

newer methods of employment man-

agement. Some of the more impor-
tant defects mentioned are: lack of

administrative control and division of

responsibility for same; lack of both

icnce and political independence
on the part of the commission it -elf;

restrict ions in the activities of the com-
mis-it.M through lack of appropriations;

unnecessary number of provisional ap-

pointments; failure to utilize the pro-

bationary period for dismissals; too

few transfers; failure to dismiss in-

efficient workers; failure to install or

administer service records; failure of

co-operation between the commission
and other departments; failure to

afford counsel in salary determinations.

CRITERION NEEDED

A critical study of the report shows
at once the importance and even the

necessity of having some criterion of

commissions' work; something that

will evaluate their actual performance
in the light of their facilities, their

authority and responsibility. There
is a great difference in the functions of

commissions; some are purely ex-

amination bureaus, largely confined

to open competition: others have taken

on promotion activities including the

siijKTvision of service records; others

are doing all of the above in addition

to advising on salary appraisals, acting
as trial boards or appellate boards in

the matter of discipline. There is an

inclination and I believe it is dis-

cerned in this report to measure the

(|iiality of a commission's work by the

extent . ,f it- activities. I believe that

any e.. mini-si,. n whose work is con-

fined solely to one aspect of the prob-
lem, such as examinations which are

conducted on a high plane, is func-

tioning more effectually for the public

good than one whose work is spread
over a great number of activities, some
of which are |>erfiinctorily done. Nor
can we measure that quality from an-

nual reports. These no doubt give
us some isolated facts that are indica-

tive but by no means complete as to

character of work. It appears that

there is only one way to secure an

intimate picture of a commission's

doings and that is by an actual survey
on the ground; actually seeing or

taking part in their examinations; ob-

serving methods of administration;

noting the extent of public support and

lastly acquiring a knowledge of the

character and intelligence of the re-

cruits. In other words, the equation
reduces itself to three factors, namely,

political complexion of the jurisdic-

tion; public support; stage of develop-
ment of civil service technique. This

is no small task, perhaps prohibitive,

491
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unless funds are available for the pur-

pose.
The whole content of that portion

of the report under the caption "The
Status of the Municipal Service" is a
discussion of the failure of commissions
to carry out constructive policies and
of the general retrogression of the

service. If it were not for a few

bright lights in the firmament, one

might very well question the advisa-

bility of supporting an agency so

utterly futile.

In the first place it should be under-

stood that neither our civil service

laws nor public opinion will justify
the control of the personnel by the

civil service commission, or even joint
control with department heads. It

should be stated here that a great
number of the above defects are di-

rectly chargeable to the administrative

officers themselves. Such matters as

failure to utilize the probationary

period for dismissals, transfers, etc.,

are very properly outside the positive

jurisdiction of the commission. The

responsibility for the retention of in-

competent employes must rest with the

department head and any interference

with, or division of the responsibility,
will react to the detriment of the

service.

As to the matter of co-operation
which is one of the important points
stressed in the report and which is

universally conceded as a necessary

accompaniment to good administra-

tion, there are two parties to this

operation and unless both are willing
to come half way and play the game
fair, complete success is impossible no
matter how much one of them is de-

sirous of co-operation. One of the

outstanding factors in public service

that has militated against co-operation
is the habit on the part of a great num-
ber of department heads of shifting
an issue to the civil service commis-
sion. The latter seems to be a very

convenient target for some administra-

tors. The remedy of this condition of

course must lie in public support
which will make its influence felt

upon the chief executive and his

official family.

THE ANALOGY OF PUBLIC AND PRIVATE
EMPLOYMENT

Probably the next factor to which
we should give attention is the basic

criterion which the committee es-

tablishes, i.e., complete analogy of

public and private service. This cri-

terion is the crux of the report and it is

necessary that we come to a common
ground regarding it. Public service,

while having some points of similarity,

must ever differ from private industry
in objectives and in many major prob-
lems of management. On the one

hand we have the objectives of im-

proved government service; on the

other, the profit motive to which the

committee has referred. Again we
have the problem of political circum-

vention as one of the commission's

functions against the freedom of same
in private industry. These differences

alone are sufficient to engage the

greater part of the attention of civil

service administrators at present and
for as long a time in the future as we
can see. We must reckon with public

opinion and make the molding of it

one of our primary functions at all

times, while private industrial man-

agers generally give no attention to it

whatever. One of our fundamental
and primary duties is checking the

wiles of politics a rather strategic
business at times. In this country we
have been seriously engaged on these

phases, i.e., improving the service,

securing public confidence and check-

mating politics, for the past forty

years and all indications point to our

being pretty busy at them for some
time tocome . Untilwecan attain these

objects as afoundation plan, all attempts
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to control the personnel administra-

tively, in my judgment, will be futile.

We are not willing to concede that

all activities of service control are

negative except those of admin ;

tive character. In rny judgment, the

most important and pressing work of

this day is recruiting and selecting.

Matters of attracting desirable per-

sons, while affected by broad adminis-

trative control, are the first essentials

to service improvement and economy.
There have been great advances

a large amount of work done in the

imp- examination methods

and standards, all of which i> (xxsitive

and construct

It is especially significant in this

connection that private industry is at

this time jiving considerable attention

to s tests. We are infinitely

more concerned about securing public
confidence through high-grade recruit-

ing and selecting than any other func-

the civil service com may
assume at the present time, \\hcther

we will or no, much time of the present
administration of civil service is per-
force put u|x>n recru >nserving

integrity, job analysis and improving
standards of examination. In other

words, we should clear up and bring to

a maximum point of efficiency the

original intention of the civil service

law and thus build the whole service

up from the bottom.
It is certainly true that much im-

provement can be made in the selec-

tion of commissioners as well as in the

securing of public support for greater

appropriations; notwithstanding these

deficiencies, it must not be overlooked

that the tone of public business as to

efficiency, economy and morale, has

been greatly elevated through recruit-

ment and selection.

RECOMMENDATIONS OF THE COMMITTEE

In dealing with the recommendations
it seems to me that we must view them

in the light of actual conditions and

problems that are met in practical
administration. A single commis-

sioner, sincerely appreciating the merit

system, competent in employment ad-

ministration and of a character to

administer civil service laws judiciously
and forcefully, may be very desirable.

There is no doubt that in jurisdictions

where a hiuh public support has been

built up, the single executive might at

times be a groat improvement over the

present plan.

The position of commissioner will

undoubtedly be on full time, in which

legislation and judicial proceedings
must IK- carried through. He is to

have supervisory control of the corn-

employment program from re-

cruiting to dismissal, in co-operation
with department heads.

If we were free to go to the open
market to select such a man with the

salary usually attaching to the posit ion

of had of a city department, it is very
much to IK- doubted that he could be

secured. Whatever the market af-

fords in this direction is immediately
corralled for private industry and with

a much higher salary. While we have

many private employment managers,
. ould qualify under our specifica-

- because of their lack of experience
in public service which seems to me to

be one of the fundamental require-

ments. This is of course assuming
that the examining board, selected for

the purpose, would endeavor to secure

the very best men to be had. If the

examining board was not entirely free

a possibility always to be counted

upon where the chief executive really

names one-half of the board there

would undoubtedly result a selection

in sympathy with the chief executive.

The committee's reason for giving the

chief executive a hand in the selection

of the board is that there should be

someone who is not unresponsive to

the executive head. We do not see



494 NATIONAL MUNICIPAL REVIEW [August

that responsiveness or unresponsive-
ness to the chief executive has any-

thing to do with the ability of the

man to fill the position. It may be

found that the result would show too

great a response to the chief executive

and thus there would be no improve-
ment over the present way of choosing
commissioners in fact, it would be

likely to carry with it even worse con-

ditions than we have at present.

Again it seems to me, where legisla-

tion has to be enacted and interpreta-

tions and applications of laws are to

be made, various points of view are

necessary. Those who are acquainted
with the deliberations of commissions

will appreciate the fact that the results

are much more judicious and meritori-

ous where we have certain balancing

points of view. Moreover, it is im-

possible, in my judgment, for one man
to adjudicate the various elements

that should be taken into considera-

tion in applying the civil service laws

in the public interest. The chances of

success with a single head are exceed-

ingly remote, especially if selected in

the way recommended. It seems to

me that the plan of appointing the

three commissioners for long and

overlapping terms has worked well.

The idea of a commission with one

executive and two associates, the latter

carrying small salaries, and called in

occasionally to legislate and pass upon
questions of policy represents a distinct

forward step.

CENTRALIZED EMPLOYMENT
SUPERVISION

We have noticed a recent change in

the attitude of a great number of pri-

vate employers in the matter of cen-

tralized control. It has been merging
into what may be termed a joint con-

trol between the employment manager
and the head of a department in all

those matters concerning discipline

and production. In matters of hours

of employment, transfers, pensions,

etc., there is an almost uniform prac-
tice of vesting these with the employ-
ment department. In a great number
of the firms of the Philadelphia district

the hiring is done by the employment
manager and dismissals are made by
the immediate supervisor, a rather

analagous procedure with public serv-

ice, except in the case of the police and
fire departments which must be con-

sidered by themselves and it does

not appear that this plan has worked

very badly. In the case of police and
fire services, however, subjected as they
are to political and other pressure, I

believe it to be a great step forward

to have dismissals and disciplinary
measures vested with the civil service

commission.

It does not appear that the time has

arrived for the civil service commission

to recommend anything but an ad-

visory service in the matter of salary

appraisals. If the service is graded
for all positions and the control of the

grade itself is left with the commission,
which is more or less related to salary

appraisals, it seems to me that is as

far as the commission should go at the

present time.

There is one other consideration to

which attention should be invited. A
large part of the report is predicated

upon the fact that all improvements
suggested must form the basis for

public opinion which itself will bring
about better recruiting. Here again
it seems the committee errs as in the

premises which form the basis of their

recommendations. While one reacts

upon the other, it seems to me that

the task nearest at hand is to build up
from the bottom by improving the

recruiting and selecting methods.
Then the extension to administrative

matters would come in such proportion
as public opinion would justify.
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IANY heads for counsel; one for

action." This is another and a popu-
lar way of s;t I M winl for

j>

determination legislation); a single

oflici;il for
|> <-iition (adminis-

ni. It U quite easy to set forth a

al prinriple of politics, but a some-

what different, and usually a most

difficult matter to apply it in practice.

that difficulty u hich confronts us

in determining the question of whether

;i -ervice system should be applied

by a commission or a commissioner.

With a Mitheness and a finality that

savors of the commencement season,

1 >r. Mosher's committee on civil serv-

"inim-nds a single commissioner,
with an ind< terminate tenure of office.

One has to seek elsewhere than in the

report itself for any careful reasoning
in behalf of this recommendation

ARE ALL POLITICAL QUESTIONS
DECIDED?

A commission, which has no political
t ions to decide and which is out of

politics, and which has a system defined

tatute and rules, is in the view of

the advocates of a single commissioner
a purely administrative concern. If it

were not that we actually have a com-
mission of three they say there could
now be but little argument on the

question of one commissioner being
better, "so overwhelming is the weight
of authority in favor of single headed

departments of government and of

hu>iness, too."

In this latter sentence we have the

same note of finality, which seems to be
an outstanding characteristic of the

proponents of the single commissioner

idea. This statement occurs, how-
ever, in the same paragraph with tin*

statement that "a commission which
has no political questions to decide and

i i> out of politics, and which has a

in defined by statute and rules.

. . . is a purely administrative

concern," which is tantamount to

saying that if the application of a civil

service law is only one of policy execu-

tion, then a single commissioner will

suffice. How many commissions have

no political questions to deride? How
many commissions are out of politics,

that is, do not have to take into con-

sideration partisan political questions?
How many commissions administer a

system defined by statute?

.\ 1 ost of the civil service commissions,

and certainly the one over which I

preside, have the power to make rules

and regulations which have the force

and effect of law. It is important,

therefore, if not imperative, that the

commission should be a commission

and not an administrative officer. In

other words, if the commission had

nothing to do but enforce rules and

regulations already made by some other

body and had none other than admin-

istrative duties to perform, there

would be much in favor of the single

commissioner idea. So long as the

commission exercises legislative duties,

the argument in favor of a commission

of three is compelling, if for no other

reason than on the principle of the old

maxim already quoted "Many heads

for counsel, but one for action."

It is also argued that the words

"policy" and "administration" should

be used in the British sense, that is if

495
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the function created by an act is politi-

cal it goes to ministers and if adminis-

trative to permanent civil servants

i.e. matters which are dealt with by the

cabinet and those relegated to depart-
ments. This argument gives a nar-

rower definition to "politics" and a

broader definitition to "administra-

tion" than are justified in this country
or in connection with the application
of civil service systems in this country.
We are not nearly so far developed in

America in drawing so definite a line

between the two as is England with its

older and better established affairs.

Nor is the application of the civil

service system so general or so far

advanced. To attempt to apply Brit-

ish methods here without the British

traditions or environment, is to force

the pendulum too far to the extreme.

Swinging a pendulum too far either

way is more dangerous than if the

pendulum went not at all.

AN ILLUSTRATION

From my personal experience on the

Philadelphia commission, I am con-

vinced that many, if not most, of the

questions with which we have to deal

involve matters of policy. To illus-

trate: At each examination we must
determine whether it shall be confined

to residents of Philadelphia or thrown

open to those from the state or the

country at large. That involves not

only a determination of the condition

of the local and general labor market
at the moment, and which it would be

difficult to classify, but whether it

would be wise as a matter of policy.

At the beginning of our term of office,

I was asked at a public hearing if I

believed in filling positions with the

best qualified irrespective of their

residence. To which I replied, "Cer-

tainly, but we are not yet ready in this

jurisdiction to apply that principle in

the present state of public opinion."

In other words, there were other

policies more important to establish at

that time. As a matter of fact, we
have thrown open a number of exam-
inations to residents of the United

States, including that of chief examiner

of our own commission. Indeed, in

certain cases (the internes in the hospi-
tals and nurses) we have thrown them

open to the citizens alike of the United

States and of other countries. In

determining these questions, I submit

we were determining matters of policy,

not of administration. Having de-

cided these, the holding of the exam-
inations was a matter of administration

and was so treated, being left entirely
in the hands of our chief examiner.

From time to time it must likewise

be decided whether an examination

shall be an open competitive one or a

promotion examination. Our general

policy is to fill the higher grades by
promotion; but there have been times

when we decided to throw them open
to all comers, as in the case of our chief

examiner, to which reference has

already been made. These are cer-

tainly questions of policy. Then we
have to determine whether an exam-
ination shall be assembled or non-

assembled. This again is a question
of policy.

We have just had to decide upon
holding another examination for patrol-
men. This involved sundry problems
of policy: Ought we establish another

list so near the end of our term of

office? Ought the standards of height,

weight and age be changed? (Earlier

in our administration we had to deter-

mine whether we would apply the

Wasserman tests to all such appli-

cants.) It may be that Dr. Mosher
would deny that these and the other

problems I have mentioned were

not questions of policy. From my
study, observation and experience, I

believe in the present status of the
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movrrin-nt that they are. Hr. Mosher
does not even take the trouble to con-

- the underlying questions involved.

Ex cathedra he and his committee

announce that they are for a sinje

commissioner without taking the trou-

ble to establish their riiiht so to do.

Tin' present secretary of th- National

Municipal league much more nearly

touch*-- 1 he point at issue when he says:

The line between policy and administration,

while difficult in theory, is not to difficult in

practice. An intelligent city council and a fairly

capable city manager will usually get along

pretty well together. The reason I like the city

manager plan is that if this is not the case it can

be easily remedied without a continuation of the

situation such as you have in Philadelphia to-day

between the mayor and the council.

My feeling is that if we adopt the principle of

the single executive, whether a mayor or < ity

manager, the continuance of administrative

boards is unnecessary. Where there are legis-

lative or judicial functions to perform, as in the

case of the interstate commerce commission, the

function ceases to be purely administrative.

The board comes under the eye of the legislature

in a way such as a purely administrative board

dors lint

Now where does the civil service i nminisaimi

fall? If it is primarily administrative there is no

union why it should be a board any more than

the mayor himself should be a board. If it is

legislative or judicial it should be a board. How-

ever, there is this to be said, that the functions

of the civil service commission are concerned

with relationships within the administration

while the usual quasi-legislative-judicial board is

concerned with relations between the gorgrn-
ment and outside citizen*. Herein lies my
difficulty and the reason I am inclined towards

the experiment of a single headed civil service

commission . For political reasons it may be well

to continue the three member commission, but if

we do so I should want to see the jurisdiction of

the two associate members clearly restricted to

the broadest questions of policy.

THE NEW YORK REPORT

This latter view is that held by
Colonel William Gorham Rice, a

veteran civil service commissioner who

has abundantly earned the right to

speak with authority :

My feeling is that for administrative work a

single commissioner is sufficient . For legislative

and judicial work, a commission of three is

desirable. Provision that in the latter field t \\ o

part time commissioners should meet with the

one who was in constant contact with adminis-

trative activities, would seem to be a reasonable

plan.

Of course it is somewhat difficult to determine

just what work falls outside of the legislative and

judicial. The report of the reconstruction com-

mission on retrenchment and reorganisation of

the state government of New York, submitted

October 10, 1919, made recommendations in this

matter. I quote from the summary, page WO,
as follows:

"
1 . There will be a department of civil serv-

ice. At the bead of the department will be a

chairman designated by the governor who will

receive an adequate salary and will be solely

responsible for all of the administrative work of

the commission.

"There will be two additional commissioners

on part time who with the chairman will consti-

tute a board which will meet once a week to pas*

on quasi-judicial and quasi-legislative matters.

The two additional commissioners will receive a

iMMn"" 1
salary and traveling expenses. The

three commissioners will be appointed as at

present
"

The chairman of this reconstruction commis-

sion was Judge Abram I. Elkus. and among the

members were Dr. Felix Adler, Hernard M.

Baruch. Mrs. Lewis S. Chandler, Mrs. Sara A.

Conboy. Michael Friedsam, Gen-it Y. Lansing,

rit Macy. George Foster Peabody, Charles

H. Sabin, Mortimer L. Schiff and Charles P.

Steinmetz.

OTHER STATES

The general laws of Massachusetts

(for 1921, chapter 31) recognize this

difference, providing for one commis-
sioner who does the administrative

work, and then a board composed of

the commissioner and two associate

commissioners who give the various

hearings and make rules and regula-

tions. The commissioner gives sub-

stantially all of his time to the work.

I think the proposed state civil service
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bill for Pennsylvania contained a simi-

lar provision. These provisions recog-
nize the necessity of a board or com-
mission for the determination of policy.

Where there is no such provision, the

same tendency is to be noted in the

fact that the permanent officials,

the chief examiner and the chief clerk

carry out the administrative work, with

a minimum of interference from the

commission. Indeed, practically only
such interference as is involved in an

interpretation of the law and regula-

tion and the determination of those

features which, for one, I consider

matters of general policy. It must
not be overlooked that one of the

important functions discharged by
commissions is the making of rules and

regulations. Even though the general
outlines of these may be determined,
there are still many questions of policy
to be settled by the commission, and
when settled they have the force and
effect of law.

TOO MUCH POWER FOR ONE MAN

I have been much interested in the

opinions of those to whom I have sub-

mitted the single commissioner idea.

The men with the most experience,
either as commissioners, or attaches of

commissions, or as executives of bodies

dealing with civil service questions,
have been substantially in favor of the

commission idea as opposed to the

single commissioner proposition. The

opinion of George McAneny, long

secretary of the National Civil Service

Reform League, later secretary of the

New York city commission and a

public official of long and faithful

experience, is typical:

Personally, and as the result of such experience

as I have had, I am convinced that there should

be a board of not less than three members in

charge of any civil service jurisdiction. The
functions of a commission not only in the making
of regulations, but in the construing of both

regulations and law, are quasi-legislative; and a

commission having authority in the matter of

police and fire trials may certainly be said to be

quasi-judicial. I have never believed that

powers of this sort should be entrusted to one

man. While there are, of course, administrative

functions to be performed, that phase of a com-

mission's work is more or less mechanical, and

not comparable in importance to the broader

functions of judicial determination.

Another student with long experi-

ence with critical and constructive

organizations of various types (Lewis

Mayers) declares that his general
criticism of the single commissioner

recommendation is that it contem-

plates so radical a departure from

existing practice and tradition that its

recommendation is likely to seem more
like the expression of a pious wish than

the promulgation of a practical pro-

posal for immediate adoption. Assum-

ing, however, he says, that the com-

mittee is seeking the ideal plan of

organization regarding less of its pros-

pects for immediate adoption,

I find the prospective advantages of the pro-

posal rather weakly and inadequately argued,

while the obvious objection that it vests in a

single politically irresponsible individual, a vast

power of control and regulation over the re-

mainder of the administration, is not even so

much as mentioned, much less met. This

objection would have all the more force in the

light of the committee's recommendation that

the right of appeal in disciplinary matters lie to

the personnel authority. It is hard for me to

believe that a single individual, no matter how

selected or how competent, could long wield

such powers in the average municipal govern-

ment without raising up so enormous a body of

opposition among the administrative officers and

the subordinate employees a large portion of

which would speedily be transmitted to the

electorate as to compel his retirement, not to

speak of its making impossible long before that

"close co-operation with other administrative

heads" which the report emphasizes, and cor-

rectly, as of primary importance.

In stressing this, Mr. Mayers brings
out a point of paramount importance,
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one which is entitled to separate con-

sideration at length. I quote it here

not only that it may be borne in mind
in the careful consideration of the

questions involved, but likewise to

illu.-trate the meagerness and incom-

ness of the Mosher report. In

the matter of argument and reasoning,

needlessly diffuse in its discussion of

conditions, it is insufficiently

specific in constructive details and
almost lacking in substantial reasoning.
I have referred to the report by the

name of the secretary of the committee,
as I find it difficult to credit that some
of those whose names are attached to

it could have participated in its actual

formulation.

HAS THE MERIT SYSTEM GONE TO
THE DOGS IN CITIES?

in FRED TELPORD
Bureau of Public Pertonnel Adminittration

THE report of the Special Commit-
tee on Civil Service of the National

Municipal League will meet with a

hearty reception in many quarters and
be widely quoted. To those uninformed
in civil sen ice matters and such

constitute all except an insignificant

percentage of our citizenship the

name> attached give the numerous

pronouncements great weight. The
effect (f th<- report i> hei-hlened by the

authoritative manner of presentation.

Many will derive entertainment from
the iu>ty \\hacking of heads; unfortu-

nately even the best of us are so con-

stituted that \\e like this sort of thing.
Other- \\lio desire to have complex
proMems "settled" once for all will

take delight in the positive conclusions

reached by the committee. Those
who are unfriendly to the merit system
as worked out in the public service,

and particularly those who for one
reason or another find it expedient to

render it lip service only, will of course

quote the document with inward glee

though with outward solemnity.

Only an exceedingly venturesome

person would for an instant consider

disagreeing with the committee's re-

port. I have been selected to present
the opposite view because, I presume,
I am such a temerarious individual.

Civil service administration, however,
like religion and politics, is a subject

upon which conscientious persons may
disagree. Not only is there no body
of accepted facts but there are no

accepted standards to measure per-
formance and results. I am moved
therefore to ask just how true and

typical are the facts the committee

alleues to exist; how cogent is its

reasoning; how fundamental is its

analysis; and how helpful are the

remedies it proposes.

HAS GOVERNMENT ADVANCED AS AN
EMPLOYER?

First, what about the committee's

facts? On page two of the typewritten

copy of the committee's report fur-

nished to me by the editor of the

NATIONAL MUNICIPAL REVIEW I find

these assertions:

Progress has been made in the war and

post war period by only a limited num-
ber of governmental jurisdictions in accord-

ance with the principles of modern employment

management. . . . We may go even further



500 NATIONAL MUNICIPAL REVIEW [August

and assert that instead of making progress the

government has been retrograding as an em-

ployer in the crucial years under consideration.

When I recall conditions as they
existed in 1913, the time when I began
to look at civil service administration

from the inside, this seems an astonish-

ing statement. I remember that the

then new idea of a duties classification

of positions was not only distinctly on
trial in a very few jurisdictions but the

really excellent classification plans in

effect were all but lost in a forest of

verbiage. I remember that the term

"salary standardization" was hardly
needed because the idea was almost

unknown. I remember that the idea

of having the civil service commission
take a prominent part in the prepara-
tion of estimates for personal services

was seldom considered. I remember
that the Illinois commission with much
fear and trembling finally decided to

try out the new fangled intelligence
tests in an examination for messenger
but declined to use the results in mak-

ing up the ratings or to repeat the

experiment. I remember the immense

pains we were at to check pay-rolls
from inadequate 3" x 5" cards and our

attempts to "advance" to a par with
the commissions using bound books;
the real solution, visible indexes, was
still five years in the future in the period
of "retrograding." I remember that

the actuaries wrere just beginning to

point out that our pension systems in

the public service were unsound and
that their words fell on deaf ears. I

remember that the United States civil

service commission had recently con-

vinced itself that there was real merit

in non-assembled examinations and
was discreetly talking about the new
plan to the initiated. I remember that

in civil service meetings whole sessions

were given up to discussing whether

high paid positions whose incumbents
had nothing to do with policies might

with safety be included in the classified

service. I remember that Mr. Doty
had just gone from Wisconsin to the

Pacific Coast to begin there the opera-
tion of a civil service demonstration
station and that Mr. Messick, then
unknown to civil service fame, was

plugging away in New Jersey never

dreaming that the doubting Thomases
in the legislature and the independent
voters would within ten years extend
the system to 80 per cent of all the

public employees (excluding teachers)
in the state. I remember that the

merit system was on trial or still a

matter of academic discussion in nu-
merous jurisdictions where it is now an
established fact. Yet, according to

the committee, "progress has been
made by only a limited number of

governmental jurisdictions" and "in-

stead of making progress the govern-
ment has been retrograding as an em-

ployer in the crucial years under con-

sideration."

CONTACT

All this, however, may be of no

consequence; my memory may have

played me false. But turning to page
ten of the latest revision of the report,
on the desk before me as I write, I find

these equally astonishing assertions:

Lack of contact is also the chief cause of the

retention of old style examinations. Without
first hand observation of the work, it is obviously

impossible to formulate other than blanket

examinations of the old fashioned type.

Here, in the brief compass of four

typewritten lines, the committee makes
two fundamental errors with regard to

civil service administration as it is

carried on to-day. First, consider the

alleged "lack of contact." Most civil

service commissions maintain a com-

plete roster of employees in the classi-

fied service, showing every change in

status, made up from reports furnished

currently by administrative officers.
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Tin' operating official, however, some-
- find it convenient not to make

rts; therefore, as the committee

points out elsewhere in the report,

most commissions in large cities sup-

plement this information l>y checking

and certifying pay-rolls before salaries

and wages are paid the most effective

method human ingenuity has yet
. e t lie central employment

mplete, reliable, and up to

information with regard to actual

employment conditions.

The committee may probably does

regard such "paper" knowledge as

wholly unsatisfactory, though most of

its own information with regard to the

work of city -i\ il service commissions

confessedly comes from questionnaires
less reliable than pay-rolls and reports
of administrative officers. Commi>-
sions in the larger jurisdictions, how-

. have means of supplementing
their "paper" information. Just how
HTective these are I have learned first

hand from recent visits to large and
small commissions. It is my practise
to make appoint: M advance of

I always have difficulty in

p-ttini: the information I desire because
I find staff memU-rs actually making
the "direct contact" whose absence
the committee deplores. In one office,

for example, where I arrived by ap-

pointment about the middle of the

afternoon, I found that one staff mem-
ber was in the field making investiga-

tions, while my conferences with an-

other were interrupted by personal
all- from one institution head, one

department head, and three other

administrative officers of lower rank;
in addition there were two long distance

and a steady stream of local telephone
calls from administrative officers. I

took occasion to observe the work of

those checking pay-rolls and with my
own ears heard still other administra-

tive officers called by telephone to

explain apparent irregularities. With

my own eyes I saw the suggestions of

administrative officers with regard to

proposed examinations. Everywhere
I go I find similar conditions. I can

account for the committee's falling

into this curious error only on the

assumption that the members never

took the trouble to observe first hand
how the civil service commissions in our

larger jurisdictions actually operate.

BLANKET EXAMINATIONS PABSt

The committee's second fundamental

mistake in these four typewritten lines

with regard to examinations nat-

urally follows from its error as to the

relations existing between commissions

and administrative officers and from its

failure to become familiar with the

examinations actually held. We may
not be sure just what the committee
means by the words "old style,"

though the use of the term "scholastic"

in an earlier version throws some light

on the subject. In referring to "blan-

ket examinations of the old fashioned

type," however, the committee shows

an amazing ignorance of or disregard
for the uses to which the duties classi-

fications recently developed have been

put. In the last ten years nearly every

large jurisdiction in this country which

has a civil service commission has

worked out and put into effect, either

formally or informally, a duties classi-

fication which establishes a large num-
ber of classes of positions for which

separate examinations are held (the

federal government and the state of

New York, the two outstanding ex-

ceptions, are now in process of working
out their classifications) . The approx-
imate number of classes, each requiring
a separate kind of examination, in a

few jurisdictions working under a

duties classification are as follows:
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City:

Chicago 900

Milwaukee 500

Minneapolis 500

St. Louis 600

St. Paul 400

San Diego 875

Detroit 250

County:
Los Angeles 350

Essex (New Jersey) 225

State:

California 225

Illinois 425

Massachusetts 550

Ohio 350

Federal:

Canada 1,700

As a matter of fact, "blanket exam-

inations of the old fashioned type" are

now practically passe. As the com-

mittee itself says in the third paragraph
of the report, "much credit is due the

employment agencies of government
for the development of the examination

as a means of selection." Duties tests

and physical tests came into common
use even ahead of the duties classifica-

tion; and performance tests for the

skilled trades were well developed
before the war brought to attention

the army trade tests. Recently civil

service commissions have seized upon
intelligence tests for use where duties

and performance tests are not suitable

and the United States and other com-
missions have spent thousands of

dollars in adapting them for civil

service purposes. Moreover, a system
of exchange has been developed by
which even the very weak and small

commissions have actually taken ad-

vantage of the advances made by then*

stronger fellow workers.

I might go on at great length point-

ing out example after example of the

committee's failure to secure the facts

as I have seen them in my recent visits

to civil service commissions or as I have

painstakingly gathered them through

correspondence. However, let that

pass. For present purposes I am will-

ing to assume that every statement

alleged by the committee is gospel
truth. But what about the interpre-

tation of these "facts" as given?

TRANSFERS

Again space permits the discussion of

only a few examples. On page twelve

of the typewritten report in my posses-
sion it is stated that

"
it may be counted

an important sin of omission that the

administrative officials and the civil

service commission, either separately
or together, fail in such large measure
in bringing about . . . transfers

between different organization units."

With few exceptions transfers become

necessary, I believe, because the em-

ployee does not fit into his job. Civil

service commissions, however, as the

committee itself states in the third

paragraph of the report, have devel-

oped effective tests. Consequently in

the public service transfers need be

made only infrequently to correct

mistakes in selection. Yet the com-
mittee regards the great success which
has been attained in this respect as "an

important sin of omission."

Again at the bottom of page six of

the typewritten report the committee

complains that "the distribution of

authority among the legislative body
with its salary determining powers, the

executive with the appointing power,
the administrative staff, and the civil

service commission greatly complicates
uniform and just administration of

personnel policy." Yet the committee
itself in its recommendations sticks to

this selfsame distribution. It leaves

the purse strings in the hands of the

legislative body, where they have

always been. It leaves to the execu-

tive the appointing power. It leaves

in the hands of administrative officers

the direction of the work of employees
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and "the original preparation of effi-

ciency ratings and the like." And

finally it specifically rc< -ommetuls th:it

the civil service commission be re-

quired to exercise numerous functions.

It even adds a fifth agency, the pro-

posed civil service personnel com-

mittees.

As a final example of faulty it

pretation of facts, in a footnote on

page three of the typewritten report
arc Driven showing the com-

mittee's apparent disapproval of the

labor turnover in certain juris-

diction-.. This is Mirprisiim in.viewof

the fa t that hoth civil service admin-

tors and the thinking public are

.storned to regard the turnover in

the public service as being too low.

How many large commercial cone. MI-

can show as low a turnover as the 10,

Hi t. 36, and 40 per cent given for the

Washington service from 1915 to 1919

or can equal the Minneapolis record

from 1917 to 1920 of a total turnover

of in per cent for four years?

BKRIOUH OMISSIONS

Once more I am willing for present

purposes to let pass both the correct-

ness of the alleged facts and their

interpretation. Hut how search ir

the analysis of conditions as made by
the committee? To me it seems super-
ficial rather than fundamental. In

the first place, I look in vain for any
distinction amonir cities of different

size. Warren, Ohio, with its annual

budget of $360 a year and only a part
time ex-officio employee, is put in the

same category with Philadelphia, which
has an annual budget of $70,815 and

thirty-three full time and three part
time employees. In the second place,
I look in vain for any distinction as to

those matters which could be changed
by administrative action and those

which require legislative action. Most
cities, as is pointed out later, have little

to hope for and that only at some

uncertain time in the future if they
must go to the state legislature, while

administrative corrections are always

possible. In the third place, I look in

vain for any resolution of the complex

personnel problem into its component
elements in order that each may be

attacked separately and therefore more

fleet It seems to me that any

report which omits fundamental things
of this kind fails to uet at the heart of

the matter.

For the third and last time, however,

I am willing albeit with increasing

reluctance to let pass both the cor-

rectness and the interpretation of the

facts and the manner in which the

attack is made upon the whole problem.
Hut what about the effectiveness of the

remedies the committee recommends v

These concern themselves with three

things the central personnel agency,

appropriations for its work, and civil

service personnel committees. As to

personnel committees, 1 am heartily in

favor of them and U-lieve that only

good can result from their establish-

ment. I agree with the committee

that they should "advise and co-oper-
ate . . . in the determination .uid

development of employment and ad-

ministrative |>oli< This leaves the

whole problem of actual administ ration

to be handled by the commission itself.

THE ONE MAN COMMISSION

Much may be said in favor of the

one man commission; less in favor of

the selection of the commissioner by
competitive examination. This, how-

ever, is almost entirely an academic

question as far as present practise is

concerned. We have an existing body
of laws; these laws do not provide for

one man commissioners chosen by
competitive examination; with few

exceptions they can be changed only
with the greatest difficulty; and when
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any city goes to the legislature asking
for new legislation, it is altogether

likely to ask for something else rather

than for a one man civil service com-
mission. Can you see the Tammany
cohorts, for example, taking the mid-

night train to Albany to ask upstate

legislators to give them a one man civil

service commission? Or can you imag-
ine the citizens of Chicago taking the

train for Springfield to urge upon a

legislature and governor known to be

unfriendly to the merit system that

they alter in this important respect a

civil service law which has stood on the

statute books practically unchanged
since 1895? If the committee is

aiming at better conditions a genera-
tion hence, this recommendation may
be discussed on its merits; if it is look-

ing to the general betterment of con-

ditions now or in one, two, or five

years, this recommendation need not

even be considered.

APPROPRIATIONS

As to appropriations, the committee

proposes "simply as a basis of discus-

sion" that appropriations of approxi-

mately 1 per cent of the total pay-roll
"
might well

"
be provided for the opera-

tions of the municipal civil service

commissioner it asks for. There are

all sorts of objections to this proposal,
if it is a proposal (in the same para-

graph the committee seems to ask for

a very different basis). First, by add-

ing to the list of mandatory appro-

priations, it is subversive of the doc-

trines enunciated and accepted by our

budget friends. Second, it would have
a bad influence on civil service adminis-

trators themselves; the best adminis-

tration and the most rapid advances

have been made where the civil service

officers have been compelled each year
or each biennium to justify their work
to the appropriating body and to

prove that they need and can use

effectively the funds they request.

Third, despite the committee's belief

to the contrary, there is no "inherent

connection between the amount ex-

pended on the pay-roll and the amount

appropriated for the use of the civil

service commission." The commis-
sions of the state of New Jersey and
Los Angeles county, for example, are

universally regarded as among the best

and most economically administered

in this country; nevertheless the ap-

propriations in New Jersey are ap-

proximately one-third of 1 per cent of

the pay-roll and in Los Angeles county,
with its much smaller service, slightly

more than five-sixths of 1 per cent of

the pay-roll. Fourth, such a manda-

tory provision would entail a wanton
waste of the taxpayers' money in most
of the large jurisdictions. In New
Jersey, for instance, it would mean

increasing the commission's appropria-
tion from about $100,000 to about

$300,000 a year and in Philadelphia
from $70,000 to approximately $310,-

000 a year. I am convinced from my
personal observation of the work of

these commissions that both could

make good use of somewhat larger

appropriations; but I can see no justi-

fication for expending for personnel

purposes any such sum as 1 per cent

of the pay-roll.

To me the conclusion is unescapable
that the committee's report gets us

just exactly nowhere. Assumptions
and assertions are substituted for

solid facts to such an extent as to viti-

ate its conclusions. Added to this is

an interpretation of many of the facts

which I must regard as faulty. Then
the failure to analyze the problem into

its constituent elements leads me to

doubt the application of interpreta-

tions based upon facts which I ques-
tion. Finally, I find recommenda-

tions, based upon these doubtful facts,

this loose reasoning, and this super-
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ficial analysis, which certainly give no

civil service administrator and no

interested citizen any immediate

means of improving conditions and

which require securing from the state

legislature sanction for what may
prove, after all, to be a mere will-o'-

the-\\

to expect many of the cities which now

nominally have independent civil serv-

ice systems to provide the funds neces-

sary for their effective functioning.

The following budget is the minimum
I can conceive for the effective opera-
tion of a civil service system in any
American city:

/.i'i.'- Medium Liberal

Salaries:
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In New Jersey local subdivisions adopt
the provisions of the civil service law by
referendum vote and the state com-
mission automatically becomes their

agent. This has the triple advantage
of not violating any principle of home
rule, of giving high grade central per-
sonnel service, and of keeping the cost

within reasonable bounds.

So much for the "small" cities with

a population of less than 100,000 to

250,000. For the larger cities, if it is

assumed that the commission is given
the powers it needs to act effectively

as a central personnel agency (includ-

ing the right to check and certify

pay-rolls before payment of salaries is

made) and that the commission has a

reasonable appropriation, an attack

can be made on the exceedingly com-

plex technical problems involved in

central employment management in

the public service. To me this whole

problem is so large and, when con-

sidered in its entirety, so baffling that I

find it essential to break it up in some
such fashion as this:

1. Classification of Positions. The

grouping of positions on the basis of

duties so that those substantially alike

can be given common treatment is

prerequisite to any effective central

control of employment matters. In

any jurisdiction without a duties

classification, the first step is to get it.

If a classification is in effect, it is still

important to see that it is a good one

and currently maintained.

2. Compensation of Employees.
With a duties classification it follows as

day follows night that the compensa-
tion can and should be related to the

duties performed. Such factors as the

efficiency with which the employee does

his work cannot be wholly disregarded
but the duties become the main thing.
As a rule a good compensation plan

requires that there be minimum, maxi-

mum, and intermediate rates, that

there be some plan by which employees

entering at the minimum be advanced
to the intermediate and maximum rates

as they become more useful through the

experience they gain, and that from
time to time adjustments of salary
levels be made in accordance with

changing economic and employment
conditions.

3. Selection of Employees for En-
trance and Promotion. With a duties

classification searching tests to de-

termine whether applicants have the

qualifications essential for the per-
formance of the duties of the positions

they seek can be devised. The central

personnel agency should keep abreast

of developments in selective processes
and should maintain a happy medium,
neither using tests too searching and
therefore too expensive, nor relying

upon simple tests administratively

easy to give but of little value in fore-

telling the worth of those tested.

4- Certification and Appointment of

Qualified Persons. When vacant posi-
tions are to be filled, some formal pro-
cedure is necessary to get on the job
and the pay-roll those persons who have
been tested and found most capable of

performing the duties of the vacant

positions. This procedure should en-

tail no unnecessary work on adminis-

trative officers, should involve no con-

siderable loss of time in filling positions,
and should make it impossible for in-

dividualistic appointing authorities to

evade reasonable provisions.
5. Regulation of Employees in the

Service. The awkward term "regu-
lation" is meant to include whatever
functions the central personnel agency
exercises with regard to employees in

the service, such as training, efficiency

ratings, transfers, and special and
annual leaves. Neither public nor

private personnel managers have been
able to work out any consistently

satisfactory basis for handling these
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matters. Certainly some of the most

perplexing problems, both of tech-

nique and relations, are involved in

the proper regulation of employees in

the service.

6. Separations from the Service. In

many respects the matter of getting

employees off the pay-roll is as im-

portant as getting them on. Resigna-
tion as a rule do not present complex

problems. Determining the order of

lay off when forces are to be reduced

and actually bringing about the reduc-

tion, however, is much more difficult.

Working out, establishing, and main-

taining a sound retirement plan is also

far from easy. Bringing about forcible

removals often degenerates into arbi-

trary
"
firinir." ( letting eurrent and re-

liable reports as to separations and an-

alyzing causes are perplexing matters.

The above outline indicates the

manner in which I regard it as prob-
able that progress will be made in em-

ployment management in the public
service. The analysis as given can be

made finer at will. Just as it stands,

however, I believe it will enable any
reasonably intelligent and well in-

formed person to study the effective-

ness with which any city civil service

commission operates; to spot with a

considerable degree of accuracy the

respects in which it is doing its work
well and in which it is falling short of

reasonable achievements; and to be-

stow praise where praise is deserved,

to place blame where legislative or

adinini>trative officers are culpable,
and to help in working out the solution

when remedial action is found neces-

sary.

SPOILS SYSTEM STILL AN ACTIVE FACTOR
BY WILLIAM DUDLEY FOULKE

Prendeni, National Civil Service Reform Ltague; FtM-prmubiU. National Municipal League

THE thesis of the civil service com-
mittee of the National Municipal

League is essentially this: That after

forty years' experimentation of civil

service commissions, as a checking

agency for preventing the use of offices

as political spoils, the time has now
come for changing the emphasis from

negative to positive functions and

completing the program for the pro-
motion of efficiency. "The spoils-

curbing aspect of employment," says
the report, should be made "subordi-

nate and incidental." It were indeed

devoutly to be wished that the time
for changing this emphasis had really

arrived, that spoils were so far elim-

inated that we could afford to relax our
efforts to resist them! But where the

spoils system is still rampant there is

small hope of attaining effective or

economical government. It is only
where that system has been measurably
eliminated that we can afford to change
our policy. The committee's report

emphasizes the lesser evils of ineffi-

ciency and extravagance and largely

ignores the greater.

SPOILS SYSTEM WORSE THAN BAD
ADMINISTRATION

For the spoils system is infinitely

more ruinous than mere bad adminis-

tration. It affects not only the civil

service, but the entire electorate, and
our whole political life. Where parties

struggle for patronage and not for

principle, nor to secure good men;
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where the millions of offices, national,

state and municipal, are the "bribery
chest" (as Roosevelt calls it), out of

which to pay the baser political serv-

ices, wholesome democratic govern-
ment cannot exist. We might have a

bad civil service and pay twice as much
for it as we ought to, and still survive

and prosper, but we cannot live as a

democracy if political spoils are the

animating stimulus of our govern-
mental activities. There is little use

even to talk about the effectiveness of

the service in those places where the

spoils system prevails. The commit-
tee's report insists that government is

retrograding as an employer and that

the service stands lower now than

during or since the war. WTierever

the statement is true it is because the

spoils system has encroached upon the

classified civil service or has infected it.

Take the federal service, for example.
It was only last year that a con-

certed attack was made upon the merit

system by those high in authority.

The attorney general sought to dis-

credit it before a congressional com-

mittee. Mr. Bartlett, former civil

service commissioner and afterwards

first assistant postmaster general, en-

deavored to start a propaganda to

remove all key positions, as they were

called, from the classified service. The

president himself arbitrarily removed

employes from the bureau of engraving
and printing without notice, in plain
violation of law, and apparently for

political reasons. A politician was

appointed as assistant secretary of the

treasury, who endeavored to
"
Harding-

ize" the service and to reorganize the

customs service along political lines.

Open attacks on the system were made

by political leaders in congress, insist-

ing that the mere fact that a man was a

Democrat was good reason for his

removal and the substitution of a

Republican in his place. The depart-

ments in Wr

ashington were threatened

with a political upheaval, while in the

important positions of presidential

postmaster the rule of three, instituted

by President Harding, was so manipu-
lated as to lead to the appointment of a

Republican recommended by a Repub-
lican congressman or the Republican

party machine in nearly every case.

With regard to these places, the

spoils system is as rampant as ever.

It merely masquerades under the forms

of civil service reform and competitive
examinations. The most fruitful illus-

tration of the degrading influence of

that system appears to-day in the

general corruption which infects the

prohibition enforcement bureau, which

by the Volstead law was made con-

gressional patronage. While these

things are going on we cannot think of

making the "spoils-curbing aspect of

employment
"
as the committee recom-

mends "subordinate and incidental."

It must still remain the principal

object of our activities.

I have used the federal service as an
illustration because it is more widely
known throughout the country than

any other; but there is no reason to

believe that any better condition pre-
vails in the average services of the

states or municipalities. Indeed, in

some cases it is known to be even worse.

There have been times, for instance, in

Chicago, when the civil service com-
mission itself has been the agency
through which the service of that city
has been largely treated as political

spoils. Numerous instances might be

cited of the invasion of the spoils sys-

tem into the state and municipal
commissions throughout the country.
This exists to-day, or has occurred

within recent years, in the state service

of Illinois, Colorado and Ohio, in the

municipal service of Milwaukee, De-
troit and many other cities. The con-

dition in Philadelphia before the pres-
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cnt administration came into power
was deplorable. The cases of Los

Angeles, Wisconsin and New Jersey,
mentioned in the report as places where
the spoils element has been mainly
eradicated, are still exceptional. In-

deed, in Wisconsin it is far from ha

been eradicated. So long as this con-

dition exists the civil service commis-
sions must still remain "the sentry at

_fate." to prevent the spoils in-

truders from taking possession.

CAN WE CHANGE THE EMPHAKI

The report speaks of the great ad-

vantages of co-operation. Where t lien-

is a common purpose co-operation is

y desirable. But where the pur-

pose is different, where the department
head wants to run his office for tin-

benefit of the political machine or to

raise his own political prospects, and
the commission is trying to preserve it

for the sole use of the public, there

co-operation would be much like

co-operation between the policeman
and the thief. It is only where spoils
is extim-t that full co-operation will

exist.

As to the legislature, the case is even
>t ronger, for it is generally the members
of the legislature who control appoint-
ments as party and personal spoils.
The report says that the lack of co-

operation with the legislature is not

inherent in the character and purpose
of the commission. On the contrary, if

the legislators want the spoils, as they
do, and the commission tries to restrict

them, it is inherent.

FINE THINGS IN COMMITTEE'S REPORT

There are many phases of the com-
mittee's report with which I heartily

agree. First, I think it highly desir-

able that the general responsibility for

the personnel should be placed in the
hands of the civil service commission,
that this body should have closer

relations with the administrative de-

partments and should constitute, as

the report insists, a central employ-
ment agency. The committee are

quite ritfht in their insistence that

there should not be two bodies, one like

the commission, charged with the mere

recruiting of the service, and the second

like a bureau of efficiency, charged with

the general oversight of the personnel,
of transfers, promotions, demotions,

etc., after admission. Secondly, I

agree that the appointments of com-
missioners ought to be made by the

executive head of the government, not

as at present mainly with reference to

political and personal acceptal>ility,

but with special reference to experience,
which is now so largely disregarded.

Thirdly, I agree with many of the

details of the report, for instance, that

the probationary period should be

utilized far more than it is at present,
that committees of employes should be

appointed to represent their views and
air their grievances, that adequate

appropriations be supplied, etc., etc.

The thing in which I disagree entirely

with the committee is that we ought to

stress any of these things as of greater

importance than the prime object of

our whole system, the removal of that

corruption which is begotten by the

spoils of office.

NEW PLAN INEFFECTIVE

As to the new policy for the re-

constitution of civil service commis-

sions, it seems to me that the scheme

proposed would be found utterly inef-

fective. The first item is that there

shall be a single civil service commis-
sioner in place of the greater number
now usual. No general panacea is to

be found in the mere question of num-
ber. Whether the work can best be

done by one or three would depend
upon surrounding conditions and par-

ticularly upon the question who are the
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three or who is the one. I should say
in general that so far as the commis-
sion's work is administrative, it can

best be done by one commissioner, but

so far as it is legislative or policy de-

termining it can best be done by three

commissioners. In small places one

commissioner is undoubtedly prefer-

able. In large cities and in states three

commissioners will more generally be

found desirable. Indeed, if a single

head for the commission (which is an

examining body) is so much better than

three, why did the report advocate a

board of three persons to conduct the

examination for the appointment of

the commission? One expert head of

a commission appointed by competitive

examination, and two unpaid com-
missioners appointed by the chief

executive might work very well. I

think myself that one man, the presi-

dent of the commission, appointed by
the head of the government, with two
other members appointed by promo-
tion or competitive examination and

acting respectively as secretary and
chief examiner would furnish an
efficient working body, in which the

political activities of the political

appointee, if injurious to the merit

system, could be effectively checked by
the two commissioners who receive their

places under the competitive system.
But I do not regard the mere question
of number as of vital importance.

METHOD OF SELECTION NO
IMPROVEMENT

The committee proposes that a com-
missioner should be selected as the

result of a competitive examination

given by a special board composed of

three members, each experienced in the

field of employment, one of whom must
have been a commissioner, secretary
or chief examiner of some civil service

commission. One member of this

examining board is to be appointed by

the chief executive of the government,
the second by the local superintendent
of schools, the third by the other two

members, and as the result of the

examination the three names highest on

the list should be submitted to the

chief executive that from these he

should designate the civil service com-
missioner. This plan has all the evils

of the present system of appointing
commissioners by the chief executive

and none of its advantages. If the

mayor or governor is a spoilsman he

can get his henchmen into office almost

as easily in this way as he can to-day,
while he would no longer be held

responsible for a bad appointment as if

made directly by himself. In the first

place, if he had the power of choos-

ing, as the report says, "one and one-

half out of the three examiners," the

chances are that he would make that

power quite effective as against the

mere superintendent of schools in his

own administration. As a check upon
a spoils appointment by an intriguing

or political governor or mayor, this

protection will be found wholly illusory.

In cases where there should be actual

disagreement between the school super-
intendent and the chief executive the

manipulation in selecting the third

member of the examining board does

not offer a prospect of good results.

But the worst feature of all is that

which allows the executive, after the

examination is held and the eligible list

prepared, his choice among the three

highest eligibles. No one familiar

with the manipulation of this "rule of

three" in postmasterships can resist the

conclusion that the chief executive, if

he desired it, would get, if not just the

politician he wanted, at least one who
would be sufficiently subservient to his

designs to destroy the commission's

usefulness as an employing agency. I

do not believe that any panacea can be

found which can always insure tHe
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appointment of none but good com-
missioners. There will inevitably be

some danger of the appointment of an

undesirable. Nothing but an aroused

public sentiment which will constrain

the chief executive to select the best

will afford adequate protection. My
impression is that it is better to let the

chief executive appoint, as in New
York, three commissioners for long,

apping terms, than to attempt by
any artificial system like that proposed
t<> restrict his authority and to sub-

stitute that of a temporary examining
board whose qualifications are untried

and unknown, and where the chances

of an improper selection will be greater
than they are to-day. It seems espe-

cially necessary, if any MK h plan as

that proposed should be adopted, that

the choice should not be made from

among the highest three eligibles, but
that the top man on the list should be

appointed. If we are going to try the

examination system for appointment,
let us depend on that system alone and
not allow any political element to

interfere with its results. If there is

to be any discretion at all, let the

executive have a free hand and hold

him responsible. This is no place for

a system of checks and balances.

SELECTION BY COMPETITION NO
NOVELTY

The plan of selecting a single com-
missioner by competitive methods is

not a new one. It has been proposed
and adopted as one of three alternative

plans by the Council of the National

Civil Service Reform League as early
as July 27, 1916, after a long series of

discussions by subordinate committees,
as well as in the council itself; and I sub-

mit that the scheme which we then

proposed, which seems not to have
attracted the attention of the present
committee, offered a very much better

scheme for selecting a good commission

by competitive methods than the plan

they propose. In our draft of a model
civil service law for states and munic-

ipalities, section 6 provided for the

appointment of a single state commis-
sioner by competitive methods. The

governor was to appoint on an exam-

ining board (a a member, secretary or

chief examiner of some civil service

commission; (b) a person engaged
continuously for two or more years in

selecting employes for positions in-

volving professional or technical skill;

(c) a person who had served for two or

more years as judge of a court of

record. These three persons were to

hold an examination and prepare an

eligible list and the governor must then

appoint the person standing highest as

commissioner.

Now this is much better than the

plan proposed by this committee. In

the first place, it does not take away
from the governor the responsibility for

the appointment of this examining
board nor for the commissioner who

may be chosen as the result of this

examination. The governor does not

divide this responsibility with the

superintendent of schools or anybody
else, although he is limited to choosing
certain persons of experience, as he

ought to be. In the next place, it

provides that the highest man on the

list must be appointed so there is no

chance of political manipulation among
three certified for appointment. But
the National Civil Service Reform

League realized that there was grave
doubt whether a commission of one

man thus appointed would be as suc-

cessful in its operation as a commission

of three, and they therefore inserted in

the model civil service law two alterna-

tive propositions. In the first of these

the commission was to consist of three

persons appointed by the governor for

overlapping terms of six years each, as

at present in New York. By the
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second alternative, the state commis-
sion was to consist of three persons,

one appointed by the governor and the

other two taken from the classified

service and chosen by the method
above described. The National Civil

Service Reform League did not ex-

press its preference between these alter-

natives, believing that local conditions

would better determine which was

preferable. As to local municipal com-

missions, our League presented two
alternatives in section 7 of the proposed
model law, the first with one commis-

sioner, the second with three. The

single commissioner was the man stand-

ing highest on an eligible list prepared

by the state civil commission. This

would appear to be the best repository
of the appointing power for municipal
commissions. By the second alterna-

tive, applying only to municipalities

having a population of 250,000 or more,

the commission was to consist of three

persons, one appointed by the chief

executive of the municipality, the other

two from the classified service, being
those standing highest upon eligible

lists prepared by the state civil service

commission. In municipalities of less

than 250,000, and in all counties, school

districts, and other subdivisions of the

state, the commission was to be com-

posed of one person in the classified

service, the highest upon the eligible list

of the state civil service commission.

I submit that any one of these proposi-
tions affords a far better solution of this

problem than the suggestions of the

present committee. This model civil

service law was published and widely
distributed at the time, and I cannot

see why its suggestions received no

consideration in the present commit-
tee's report.

THE MODEL CHARTER

Not only has the National Civil

Service Reform League prepared a

rather elaborate program, but the

National Municipal League itself in its

model city charter, provided in 1915, a

method for the selection of civil serv-

ice commissioners. The civil service

board, as it was called, was to be ap-

pointed by the council, and was to con-

sist of three members, with overlapping
terms of six years each. The members
of the committee who framed this

model charter were men of considerable

eminence. A. Lawrence Lowell, presi-

dent, and William Bennett Monroe,

professor in Harvard University; Pro-

fessors John A. Fairlie of the University
of Illinois, Herman G. James of the

University of Texas and A. R. Hatton,
then of the Western Reserve; Richard
S. Childs, Mayo Fesler, Clinton Rogers
Woodruff, Robert Treat Paine, N. D.

Baker, Delos F. Wilcox, were all on
that committee. If the present report
should be ratified, the Municipal

League would be saying, in effect,
"We

were all wrong when we proposed any
such civil service scheme as that, and
advised the cities of the country to

adopt it." Has the experience of the

past few years really been such as to

compel the National Municipal League
to reverse its conclusion and to per-
suade the world by the failure of its

counsels in the past to rely upon its

counsels of to-day? To me it does not

seem that there is sufficient reason for

this reversal of policy. The principal
evils in the civil service commissions
were known at that time. They were
due then, as now, to the power of the

spoils system, and to propose such a

remedy as that embodied in the report
of the committee at this time would
serve largely to discredit the League
as a competent advisor in municipal
affairs. Let us not be too much dis-

couraged because conditions in this

city or in that are not what we would
have them. We are in the midst of a

period of general reaction and dis-
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organization as the result of the war.

Civil service reformers have not fared

nearly as badly as many others. It is

my conviction that if the energy and

the enormous expenditure of time and

labor in preparing and discussing these

new schemes had been devoted to a

wholesome propaganda to create a

public spirit such as would compel
executives to appoint good commis-
sioners, we would be further ahead
than we are to-day.

FREDERICK JUCHHOFF AND
COMPANY
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business expenditures of the govern-
ment by $148,175,329.82, and by re-

ducing and postponing capital expendi-
tures and fixed charges to the amount
of $21 5,813,945.86.

"In this connection, it is of interest

to note that the expenditures of the

government during the fiscal year
1923 were $263,033,233.52 less than

the corresponding expenditures for the

fiscal year 1922. The reduction in ex-

penditures approximated the decrease

in revenue, which is reported by the

director of the bureau of the budget as

$267,177,424.32 less than the collec-

tions made during the fiscal year 1922."

*
James Madison once

A Mass Meeting gaid . "A popular gOV-
on the *Vf
City Budget

ernment without pop-
ular information, or a

means of acquiring it, is but a pro-

logue to a farce or a tragedy." The

commission-manager government of

Petersburg, Virginia, has recently in-

augurated a striking means of supply-

ing this information to its citizens.

Printed reports on the city's work are

not generally read by the public and

may not be reviewed by the newspa-
pers. Budget documents may not be

read, and if they are they may not ex-

plain in a satisfactory manner the

city's financial program. But Peters-

burg under commission-manager gov-
ernment actually reaches the citizens

and taxpayers of the city, giving them
the salient facts about the city's fiscal

program and past accomplishments.
And the general setting is such that

these facts make front-page, head-line

news for the papers of the city.

Here is how they did it in Petersburg
this year. When the city commission

had the budget for the fiscal year be-

ginning July 1 ready for adoption, a

mass meeting was called one evening at

the high school auditorium. More
than 800 people of the city were there.

City Manager Louis Brownlow and

Mayor Samuel W. Zimmer spoke to

them on the fiscal policies as set forth

in the budget, and invited questions
and criticisms. The manager's speech
dealt with the revenues and expendi-
tures of the city government. He
took up the appropriations of each

city department and explained them

fully. The mayor's speech explained
the need for economy and set forth at

length in facts and figures the results of

the expenditures made by the various

services of the city government. The
next day the Progress and Index-appeal,
a leading daily of the city, carried on
the front page these headlines: "CITY'S

$2.00 TAX RATE REMAINS SAME.
ECONOMY Is KEYNOTE IN CITY AFFAIRS
AS BUDGET SHOWS SLIGHT INCREASE.
Citizens attend Mass Meeting in High
School and hear City Manager Brown-
low and Mayor Zimmer explain how
their Money is being Spent Schools

take $18,000 or $20,000 increase in

Budget for coming fiscal year Inter-

est on big bond issue causes but $2,000
increase." Following these headlines

was an eight-column account of the

meeting and speeches.
This is one means of acquiring the

"popular information" that Madison
refers to. A great many other city

governments might profit by trying
the Petersburg idea of "putting the
cards on the table" before Mr. Tax-

payer and giving him a chance to see

that there, are no four-flushes being

played against him.

A. E. B.

H. W. DODDS.



WHY THE FARMER OPPOSES DAYLIGHT
SAVING

BY JOHN A. McSPARRAN

Matter, Pennsylvania State Grange

The farmer's viewpoint presented for the consideration of the city

reader. :: :: :: :: :: :: :: :: :: ::

FARMERS as a class rise earlier in the

morning than anyone except those who
work on shifts requiring early morning

change. If the clock is advanced an

hour he is required to meet that situa-

tion by rising an hour earlier.

Effort has been made to have day-

light saving in the cities only. This

seems at first glance to be fair; but it

is not, for the reason that the early

morning trains which take the com-
muter into the city to work haul, in so

many cases, the farmers milk to market.

And furthermore, there is no strict

lint> of demarkation between the city

and country and those who work in the

suburbs on farms want the same hours

that hold in the cities.

The question arises why does not

the farmer accommodate his work to

an hour system and a time of day that

will meet the operation of daylight

saving. First, he cannot as a rule meet
the eight-hour day for the reason that

cows cannot be milked twice in eight
hours and allowed to go the rest of the

twenty-four; neither can stock be fed

three times in eight hours and allowed

to fast the rest of the twenty-four.
In the second place, the farmers occupa-
tion is one that has to be followed in

conjunction with nature and which
must obey laws that are immutable.
If there were no dew and crops could

be worked with ease any time during
the twenty-four hours, he could par-

tially adjust his work to such a plan;
but often he cannot get to his work
until the sun has dried the crop he is

handling. This is especially true of

harvesting. During the hours of the

late afternoon crops are in the finest

condition to handle, but under day-

light saving the farmer loses an hour

of the very time that he can most

effectually handle and harvest his

product. To make him pay his help
for one more hour of unprofitable time

in the morning and lose one hour of the

most profitable time in the afternoon

only adds one more argument for de-

serting the farm and adding more
families to the already congested con-

dition of most of our cities and leaving
less families to produce the food of the

nation.

CONFUSION

Possibly the worst situation of all

that arises out of the tampering with

standard time is the confusion in ap-

pointments. Those who work at home
and stay at home may not be bothered

much by the change in the clock but

all who go from town to town, who
have engagements in city and country,
find provoking difficulty in knowing
whether an appointed hour means that

hour or an hour before. Often he for-

gets that a given section has changed
the time and fails to make an appoint-

517
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ment at all or meets it an hour too soon.

Our forefathers went to quite a deal

of trouble to establish a uniform time

that would give large sections of the

earth's surface the same time. It

would seem the wise thing therefore to

leave this well established time alone,

and if a city wants to go to work an
hour earlier to do so. But it has been

found by electoral test that the people
of the cities do not want daylight

saving. City after city that has voted

has defeated the proposition. Since

the people do not agree to it, the

leaders of industry, the chambers of

commerce, boards of trade and the like,

bring influence to bear on councils that

does not represent the whole populace.

WHAT'S THE MATTER WITH KANSAS
BY C. E. McCOMBS, M.D.

National Institute of Public Administration

Kansas experience in keeping the health department "out of politics"

by hamstringing the governor. :: :: :: :: :: ::

OPPOSITION to administrative re-

organization designed to give the elec-

tive head of the government a larger
measure of responsibility for control

of departmental services is perhaps

strongest among those good citizens

who are concerned with the promotion
of public health and welfare. The in-

trusion of partisan politics into public
health administration has undoubtedly
been the cause of inefficient and un-

productive public health work in many
cities and states. There is, in conse-

quence, a fairly well established opinion

among health workers that one of the

best ways to "take health departments
out of politics" is to put their control

in the hands of boards of health, so

constituted that complete change of

personnel can not be made during any
one administration.

The situation which has recently
arisen in Kansas with respect to public
health administration is one that de-

serves thoughtful consideration by any
one who believes that board adminis-

tration of public health according to

the above mentioned plan is a good
way to "take health departments out

of politics." According to recent re-

ports "the state capitol is a boiling

caldron of partisanship," and "Kansas
faces the greatest political battle since

the legislative war of 1893," as the

result of the attempt on the part of

Democratic Governor Davis to oust a

Republican board of health holding
over from a previous administration

and to substitute for it a board of his

own selection. The governor has ap-

pointed his new board which has pro-
ceeded to elect its secretary and to

take possession of the health depart-
ment offices. The old board of health

refuses to abandon the field, holding
that its term of office has not expired,
and it has elected its own secretary.
The office force of the health depart-
ment refuses to obey the orders of the

newly appointed board and secretary.
To make matters worse the executive

council of the state which is composed
of four Republican officials and the

Democratic governor, refuses to en-

dorse the governor's action and ap-

proves by a vote of 4 to 1 the action of

the old board of health in resisting the

ouster.
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That this political squabble will

contribute to the promotion of public
health administration in Kansas is to

be doubted, unless, of course, it leads

to a general reorganization of the state

government. If the governor's board
is ultimately sustained it will be handi-

capped from the outset by the antago-
nism of many of the health workers of

the state who will, rightly or wrongly,
attribute the governor's action to

partisan political motives. If the old

board of health withstands the assault

upon it and remains in power, it will

not be in harmony with the adminis-

tration of which it is a part and will

suffer in consequence.

TWO IMPORTANT LESSONS

It seems to the writer that there are

two important lessons to be learned

from the Kansas imbroglio. The first

is that board administration of public
health offers far greater opportunity
than any other type for the entrance

of partisan politics into public health

affairs, which is the very thing board
administration is claimed to eliminate

or, at least, minimize. The second is

that the elective head of the govern-
ment ought, if he is to be really re-

sponsive and responsible to the elector-

ate, to have full authority to hire and
fire those on whom the administration

of his departmental policies depend.
There probably would have been no

serious, state-rending issue of patron-

age or partisan politics had the

administration of public health in

Kansas been in the hands of a single
executive whose tenure was dependent
upon the will of the governor. The
governor under such circumstances

might have removed an executive ap-

pointed by his predecessor and put his

own man in charge of state health work,
but if it had clearly been his right to do

so, it is more than likely that he would
have exercised his right with discretion

and with more regard for the health

interests of the state than for the

political considerations involved. A
governor having a single health execu-

tive to appoint has more incentive to

make that appointment a good one
than the governor who has authority

merely to select a minority in a board
of health. In the first case, the gov-
ernor must accept full responsibility
for the work of the health department;
in the second instance he can quite

properly refuse to accept such responsi-

bility.

Kansas seems to be in need of a

reorganization of its administrative

agencies in such a way that the gover-
nor can really govern. Perhaps the

right answer to the question, "What's
the matter with Kansas?" may be
found in a thorough-going study of the

state government and the adoption of

those principles of administrative con-

solidation which have been found
effective elsewhere.



MUNICIPAL RESEARCH IN JAPAN
A REPORT TO AMERICAN RESEARCH WORKERS

BY CHARLES A. BEARD

Dr. Beard has just returned from Japan where he helped organize a

municipal research bureau in Tokyo. There is strong sentiment

throughout Japan for improvement in municipal methods. ::

TOKYO has the first liberally en- of Tokyo, he at once began to make

plans for the new Institute. A report
on the organization and work of the

New York Bureau of Municipal Re-

search was prepared and circulated

among interested citizens. The sup-

port of a prominent banker, Mr. Z.

Yasuda, was secured and it was found

on his death in 1921 that the sum of

Yen 3,500,000 had been left to Viscount

Goto for municipal research.

This amount was supplemented by
large gifts by two other Japanese

gentlemen of public spirit. A board

of trustees composed of more than one

hundred and fifty leading citizens of

Tokyo was organized and the Institute

formally launched in 1922.

Shortly after the inauguration of the

new Institute, Viscount Goto honored

me with an invitation to come to

Tokyo and co-operate with him and
his colleagues in developing the pro-

gram of work. On my arrival in

Japan on September 14, 1922, the Vis-

count announced that he had in mind
four different tasks. First of all he

intended to begin a campaign to arouse

a deeper interest in municipal govern-
ment among college and university
students and citizens of Japan. In

the second place, he was confronted

by a number of concrete problems in

taxation, assessments, transportation,
and consolidation on which he wished

light from American experience. In

the third place, the work program,

dowed bureau of municipal research

in the world. American institutions

of the kind are sustained by annual

gifts and dependent upon the winds
of fortune. Japan builds upon more
solid foundations. In the United

States leadership in municipal research

is usually undertaken by private citi-

zens who have no political affiliations;

in Tokyo leadership is taken by one of

the first statesmen of Japan, Viscount

Shimpei Goto, who for nearly half a

century has filled posts of honor in the

government of his country civil gov-
ernor of Formosa, president of the

South Manchurian Railway, minister

of home affairs, minister of railways,
minister of communications, foreign

minister, and most recently (1920-23)

mayor of the capital of the Empire.

INSTITUTE WELL ENDOWED

It was under the leadership of

Viscount Goto that the Institute for

Municipal Research was established in

Tokyo on Febuary 24, 1922. Through-
out his long career, the Viscount had

always based his policies upon research
;

and wherever he worked he established

institutions for scientific inquiry. As a

result of his experience in administra-

tion he became convinced that scien-

tific research offered the best hope to

those who were trying to find an easy
transition to a better order of things.
On his election to the office of mayor

520
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library, and research methods of the

Institute were still in a formative stage
and called for a good deal of attention.

Finally, Viscount Goto told me to

imagine myself mayor of Tokyo for

the time being and to make a report to

the citizens on the problems of the city,

expressing my opinions "freely and

without reserve."

CAMPAIGN FOR STUDY OF
MUNICIPAL GOVERNMENT

The Viscount is rightly known as the

"Roosevelt of Japan," for hard work

began on the second day after my
arrival, with visits to some of the im-

portant institutions of Tokyo. The

campaign to arouse popular interest

in municipal affairs opened with a

dinner which was attended by Baron

Kato, premier of Japan, Count Uchida,
minister of foreign affairs, Viscount

Shibusawa (who had visited the New
York Bureau and wanted to know
how it was getting along), the Hon.
Charles Beecher Warren, the American

ambassador, and other distinguished

guests. That was followed by a recep-
tion by the entire board of trustees

and another by the city council; at

the latter the subject of special assess-

ments was the topic for discussion.

Courses of lectures were given at the

Imperial University of Tokyo and at

Waseda University. Single lectures

were given at the other colleges and
universities in the city not over-

looking the women's colleges and the

American School.

In November, Viscount Goto started

on his grand tour. Lectures and ad-

dresses were given in Kyoto, before the

city authorities, citizens, and students;
in Kobe before the city authorities; in

Osaka before the city authorities, the

Economic Association, and a body of

citizens assembled under the auspices
of the Osaka Asahi, one of the leading

newspapers of Japan; and in Nagoya

before the city authorities and citizens.

Everywhere our party was greeted by
large and enthusiastic audiences, bear-

ing witness to the confidence and es-

teem enjoyed throughout Japan by
Viscount Goto. The addresses were

translated into Japanese and published
in the great newspapers, thus given a

circulation running into the millions.

On the return to Tokyo the latter part
of November, we had the pleasure of

speaking before the first city planning
conference of Japan.

JAPANESE OFFICIALS WELL
INFORMED

After delivering thirty or forty
lectures and addresses, I settled down
at the Institute for a winter of hard,

but intensely interesting work. There
were innumerable conferences with city

officials about American experience in

dealing with all kinds of municipal

questions conferences in which I was

deeply impressed by the knowledge
and insight displayed by the Japanese
officers. Nothing that goes on in the

western world seems to escape their

eagle eyes. The latest and technical

magazines in French, German, and

English are at their disposal and they
read them. When I called on Dr.

Mizuno, the home minister, his first

question was "How is the city manager
plan working in America?" He also

wanted to know my opinion about the

future of the plan in large cities like

Cleveland. As soon as Viscount Goto
read the New York Times' account of

Mayor Hylan's grand subways' scheme
he called me on the telephone and
asked me to make a summary of New
York experience with subways. For
five months I was busy answering

questions, and cabling to the New York
Bureau for help when my slender store

of information broke down!
In the organization of the Institute,

the problems were simple. The large
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board of trustees had elected a small

board of directors who managed the

institution. The organization and

machinery of the New York Bureau
in general were well known and there

was little to do except to fill in the

details, explain our working methods,
and assist in developing the library.

After experimenting in collegiate ad-

ministration, the board of directors

finally appointed one managing direc-

tor, Mr. K. Matsuki, a graduate of the

Tokyo Imperial University, formerly
director of the Imperial Government

Railways, manager of the street rail-

ways of Tokyo, and vice-president of

the Yamashita Steamship Company.
The director of the Tokyo Institute is

therefore a man of thorough training
and wide experience in public affairs as

well as private business. Broad and
liberal in his views on public questions
and thoroughly conversant with the

essential ideas of research, he is well

fitted to take leadership in the new
movement in Japan.

TOKYO SURVEYED

In the midst of many other activities,

I carried forward the work of making a

general survey of Tokyo. In this I

had the assistance of many able city

officials among whom I should mention

especially the assistant mayors, Mr.

Nagata, Mr. Ikeda and Mr. Maeda,
whose knowledge of western municipal

theory and practice is precise and deep.
I was also fortunate in securing the

help of Dr. Seigo Takahashi, of Waseda

University. Dr. Takahashi took his

doctor's degree at Columbia University
and spent many months working in

the New York Bureau; he is familiar

with research and survey methods and
is one of the trustees of the Institute.

During my six months in Tokyo he

put aside everything else and devoted

himself unreservedly and generously
to the common cause. Thus, aided

by many skilled workers and afforded

every facility for examining books and

papers and visiting offices and institu-

tions, I was able to complete a general

survey of the administration and

politics of Tokyo. The entire survey
has already been translated into Japa-
nese and will be published in English by
the Macmillan Company during this

autumn. A digest was given to the

public on March 15, 1923.

One more interesting undertaking
should be mentioned in conclusion.

Under the direction of the assistant

mayor, Mr. Ikeda, Tokyo had or-

ganized a training school for public
service and in February I had the

privilege of delivering a course of lec-

tures in the school before the most
remarkable audience which I have ever

faced. It was composed of officials,

engineers, and specialists from the

great cities of Japan, professors from

the universities, and members of the

research staff of the Institute for

Municipal Research. All of them
understood English and brought in-

formed and critical minds to bear in

the discussions that followed the

lectures. It is one thing to lecture to

college boys and girls; it is something
else to lecture to adults of long experi-

ence in doing the work of city govern-
ment!

The Tokyo Institute for Municipal
Research is now on its way. It has

already published a comprehensive

study of the problem of consolidating
the urban areas of Greater Tokyo and

proposed a new charter for the en-

larged municipality. Its suggestions
are before the Imperial government
awaiting action. The Institute is

carrying on researches in the fuel and
electric power problem, marketing
facilities, housing, finance and taxation,

and police. It has published the lec-

tures and addresses on municipal

government which were delivered
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before the city authorities, a digest of

my survey of Tokyo, a translation of

the National Municipal Review sup-

plement on special assessments, and
several other special studies.

May the new Institute live and

prosper! It is certainly a welcome
addition to the ever widening circle

of institutions devoted to scientific

research in public administration.

MUNICIPAL OWNERSHIP IN DETROIT
THE STORY OF THE FIRST YEAR'S OPERATION OF THE

STREET RAILWAYS

BY LENT D. UPSON
Director, Detroit Bureau of Governmental Research

Dr. Upton relates the findings of an expert and judicial survey of

municipal street railway operation in Detroit. :: :: :: ::

ON May 15, 1923, Detroit completed
its first year of municipal ownership
and operation of a unified street rail-

way system. On this occasion Mayor
Frank E. Doremus gave a statement

to the press that the system had earned
in excess of $1,000,000 during that

year. This statement has attracted

comment and criticism from two prin-

cipal sources, first, organized and

unorganized anti-municipal ownership
propaganda which deliberately mis-

interprets the facts presented; second,
from conscientious citizens who want
to be convinced that municipal opera-
tions have been more successful than

private.

Municipal operations in Detroit may
be judged by two criteria, financial

results and service. It has not been

seriously contended that the service

under municipal ownership has been
worse than under private ownership,
probably it has been better, and the

storm has raged principally about
financial results.

THE FINANCIAL RECORD

The municipal street railway system
is a unification of 61^ miles of work
constructed by the city, and 312 miles

purchased from the Detroit United

Railways, giving a total milage of 373^.

Outstanding against the system are

$19,000,000 in thirty year bonds and a

$17,000,000 purchase contract that

must be liquidated in ten years, all

such debt charges as well as all operat-

ing charges and taxes to be paid from

earnings. The rate of fare is five cents

with one cent for a transfer, giving an

average rate of slightly less than five

and one-third cents. The real finan-

cial issue is whether the department of

street railways must earn enough not

only to liquidate debt charges in excess

of $2,000,000 a year, but also to create a

depreciation fund sufficient to main-

tain the plant at present value. It is

very questionable whether at the

present rate of fare, the municipal

railway can meet both charges com-

pletely. If, as is contended by some,

municipal ownership, to be a success,

must meet both charges, probably the

discussion need go no further.

However, there is presumably some

argument against this contention. No
privately owned utility is required
to retire its funded debt from earnings.
It is questionable whether any public

utility commission would permit a rate
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sufficient for such retirement in addi-

tion to providing for depreciation.
The Detroit charter does not specifi-

cally require that both charges shall be

met completely. The charter states

that sufficient debt, in the discretion

of the board of street railway com-

missioners, shall be retired so that the

system be eventually paid for out of

earnings. It is only circumstance that

nearly one-half of the system must be

paid for within ten years. The draw-

ing upon a depreciation fund for money
to pay this debt practically results in

refunding it over a longer period of

years.

000,000 for the entire year and on

assets of every character. This profit

of $1,270,000 is available for the re-

tirement of debt and represents the

increased equity of the city in the

system. This is certainly a substantial

conformance with the charter require-

ment that the plant be acquired

eventually out of earnings. The crea-

tion of a depreciation reserve which

would actually indicate the lessening
value of assets through wear and tear

would in no way affect the amount of

cash available for the retirement of

debt, which requirements are in excess

of $2,000,000.

The financial statement for 11^
months' operation substantially in the SERVICE STATISTICS

form submitted by the department of Service is not so easily appraised,
street railways, is as follows : being subject to as many a priori

Operating revenues $19,067,631 .30

Deduct :

Operating expenses $13,368,796 . 72

Taxes, rents, etc 634,641 . 15

Interest 1,795,487.07

Sinking fund charges 2,238,070 . 73 18,036,995 . 67

Net profit carried to surplus $ 1,030,635.63

A more practical manner of reporting would take a form usual in privately
owned utilities:

Operating revenues $19,067,631 . 30
Deduct :

Operating expenses $13,368,796 . 72
Taxes, rents, etc 634,641 . 15
Interest 1,795,487.07

Depreciation 2,000,000.00 17,798,924.94

Net profits or surplus available for debt retirement or
other purposes $1,268,706 . 36

In other words, were this a private

utility, it would actually have met all

of its depreciation charges and other

operating expenses including interest,

and had a balance of $1,268,000 as

profit. The depreciation is an esti-

mate. It may be more than $2,000,000-
a year, but it is probably less. This

rate is figured at 5 per cent on $40,-

judgments as there are car riders. In

a statistical way, however, it is worth
while to note that in May, 1922, there

were, 1,530 cars in operation with an

average monthly mileage of 3,500,000.

One year later, there were 1,616 cars

in operation with an average monthly
mileage of 4,271,000. The increase in

total number of passengers was from
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36,700,000 to 41,700,000. Approxi-

mately 500 of the city's cars were new,

among them being 175 of the Peter

Witt type.
Correlative to service is the sub-

ject of maintenance. It has been

charged that the department of street

railways has spent an inadequate sum
on the maintenance of way, overhead

and equipment. What constitutes

adequate maintenance is too disputa-
tious a subject for consideration here.

It must be borne in mind, that Detroit

purchased so depreciated a system
that it was freely predicted that un-

interrupted service could not be con-

tinued. In June, 1922, one car broke

down for every 2,000 car miles operated
and trolley breaks totaled nearly 300

for one month, and for an average of

five months were never less than 200

per month. In April, 1923, break-

down of cars had been reduced to

one for every 5,000 car miles operated
and trolley wire breaks reduced to

about 90 per month. This latter

is the result of stringing 60 new
miles of copper and repairing and

replacing aboutone-third of the entire
'

system.
Street paving continues in bad re-

pair. The D. U. R. over a period of

three years immediately prior to ac-

quisition by Detroit, spent an average
of $185,000 a year on paving over an
urban and interurban system, totaling
800 miles. In approximately one year,
the city of Detroit has spent in excess

of $200,000 on an urban system of 373$
miles. It is estimated that the re-

habilitation of the city's lines and

equipment will cost between $5,000,000
and $6,000,000. Such rehabilitation

might properly be charged to capital.

Since capital is not available, it must
be done from earnings, which means
that the criticism of tracks and pave-
ments in bad repair will continue for

some years to come. Obviously, the

system cannot accomplish a complete
rehabilitation in one year. Nor can
service be largely improved until some

satisfactory plan of re-routing or

under-ground dips is established. At

present, 18 of the 27 car lines center at

the city hall, and during rush hours,
700 cars per hour pass this point.
There is a physical limit to the number
of cars that can be operated on a given

piece of track during a given time, no
matter what the demand for service

may be.

The Detroit Bureau of Govern-
mental Research has just concluded a

study of the finances of the department
of street railways for the period of 11$
months that has elapsed since May 15,

1922, the date of the unification of the

system. This report endeavors to

deal in an unbiased way with the

actual financial facts as indicated by
the records of the department of street

railways. Copies will be sent to any
who may be interested, upon request,
and such readers may draw their own
conclusions as to whether or not

municipal ownership in Detroit has

been a success.

DETROIT SHOULD SUCCEED

From the writer's point of view,

however, there is no particular reason

why municipal ownership should not

be a success in this instance. The

plant was bought at probably only a

part of its true value and the outstand-

ing debt against it is presumably very
much less than would be the liabilities

of a private corporation. The system,
at least for the present, is free from

politics; has had available a certain

amount of capital for improvements;
has operated during a year of unusual

prosperity and has had competent
direction, many of the operating heads

having held similar positions with the

private corporation. On the other

hand, there is no particular reason for
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believing that private ownership, un-

der similar conditions, would not have

done as well. Unhappily, there is a

feeling abroad in the land, that the

results of municipal ownership in

Detroit are going to affect vividly the

municipal ownership of utilities in

many municipalities and have a bear-

ing upon the nationalization of steam

railroads. In consequence, the critics

of governmental ownership have as-

cribed all sorts of derelictions to the

Detroit experiment and the friends of

municipal ownership have discovered

untold virtues. Success for one year
in Detroit does not insure permanent

success, or insure similar results for

other cities.

The Detroit Bureau of Govern-
mental Research has made just one

general conclusion from its examina-

tion of the complex financial problem
confronting the department of street

railways and that is that under the

circumstances, creditable progress has

been made. Aside from this one con-

clusion, the bureau has presented only
facts, believing with James Madison,
"That a popular government without

popular information or a means of

acquiring it, is but a prologue to a

farce or a tragedy.

PENNSYLVANIA REORGANIZES
PINCHOT CODE NOW EFFECTIVE

BY LEONARD P. FOX

Pennsylvania State Chamber of Commerce

One hundred and five independent agencies consolidated in orderly

arrangement. :: :: :: :: :: :: :: :: ::

GOVERNOR PINCHOT'S administra-

tive code passed the legislature without

radical amendments and became effec-

tive on June 15. It compresses 105

independent agencies of state adminis-

tration, excluding institutional trustees,

into 14 code and 3 elective depart-

ments, 3 commissions and the state

police. The code departments are

state and finance, justice, public in-

struction, military affairs, agriculture,

forests and waters, labor and industry,

health, highways, welfare, property
and supplies, banking, insurance and

mines; the
-
elective departments are

treasury, auditor general, and internal

affairs; the commissions are game, fish,

and public service.

Twenty-two independent adminis-

trative units are abolished outright by

the code and their functions suspended
or transferred to other agencies. Eight

independent agencies are abolished as

such but become administrative bodies

in the major departments. Thirty-four

independent agencies are bodily trans-

ferred to the major departments for

purposes of fiscal control. Twenty
independent boards and commissions
remain undisturbed, among them being
certain codifying, investigating and
administrative bodies of a temporary
character.

Eleven advisory boards and com-
missions are created in the several

departments. Twenty-eight boards

of trustees of state institutions are

placed in the welfare department and
three in the department of public in-

struction, with the head of the con-
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trolling department as an ex-officio

member of each board.

The administrative code gives the

governor not one big stick, but two, to

wield over state departments, viz.

fiscal control and direction of their

internal reorganization. These pro-
visions effectively centralize current

control over all state administration in

the governor's hands.

AN EXECUTIVE BOARD
ESTABLISHED

The executive board is made the real

dictator of internal reorganization in

state administrative units. As chair-

man of the board the governor has

appointed to it four other members,
the attorney general, secretary of state

and finance, secretary of forests and
waters and secretary of highways.

Excluding the elective officers, the

heads of the several administrative

departments, boards and commissions

shall, subject to the executive board,
establish such bureaus or divisions in

their respective departments, boards
or commissions as may be required for

the proper conduct of their work. To
facilitate this exercis* of power the code
has abolished practically all statutes

fixing the structure of the several

agencies of the executive department,
or creating offices, or fixing salaries,

except in the elective and constitu-

tional departments. The board also

standardizes salaries and wages, fixes

the working hours of state offices, in-

vestigates duplication of work in the

several administrative units and the

efficiency of their organization and ad-

ministration, and recommends to the

governor plans for better co-ordination

of departments, boards and commis-
sions.

The number and compensation of all

employes appointed under the code is

subject to the approval of the governor.
Unless otherwise provided in the

code, departmental administrative

bodies, boards and commissions within

the several administrative departments
shall exercise their power and perform
their duties independently of the heads

or any officers of the respective ad-

ministrative departments with which

they are connected. But in all matters

involving the expenditure of money all

such administrative boards and com-
missions shall be subject and responsi-
ble to the administrative departments
with which they are connected.

A BUDGET SYSTEM AT LAST

Such pyramiding of fiscal control in

the major departments, plus uniform

accounting systems installed by the sec-

retary of state and finance and periodic
fiscal reports to the governor, paves the

way for the governor's budget and his

current control of lump sum expendi-
tures authorized by the legislature.

The secretary of state and finance

prepares and submits budget estimates

in writing to the governor before Janu-

ary first of each odd-numbered year.
Within four weeks after the receipt of

budget estimates from the secretary of

state and finance, the governor is re-

quired to submit the budget to the

general assembly, embracing therein

the amounts recommended by him
to be appropriated to departments,
boards and commissions of the state

government, to institutions within the

state and for all other public purposes.
He is also required to furnish an esti-

mate of the revenues or receipts from
all offices and an estimate of the

amount to be raised by taxation.

Each independent department, board

and commission, except the elective

officials, shall, from time to time as

requested by the governor, prepare and
submit to him for approval or disap-

proval an estimate of the amount of

money required for each activity or

function to be carried on by it during
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the ensuing month, quarter or such

other period as the governor shall

prescribe. If the governor does not

approve such estimate, it shall be re-

vised to meet his desires and re-sub-

mitted for approval. After approval

by the governor no appropriation or

part thereof shall be spent except in

accord with such estimate, unless it be

revised by him.

Each departmental administrative

body, board and commission must
furnish promptly to the head of the

department such information as he

may request for the departmental

budget estimates or the periodical
estimates of the current expenditures
of the department.

Lump sum appropriations for supplies
and printing are continued, but pro-
vision is made for equitable distribu-

tion thereof to the several departments
in accord with their needs by the

executive board.

CENTRAL PURCHASE

A supplementary check on depart-
mental expenditures is afforded by the

enlarged purchasing powers of the

department of property and supplies,
which absorbs the work of the old de-

partment of public grounds and build-

ings and of the department of public

printing and binding. This depart-
ment is required to formulate standard

specifications for all articles, materials

and supplies used by the administrative

departments,- boards and commissions

and by state institutions, with the ex-

press proviso that no specification can
be fixed until it shall have been ap-

proved by the department, board or

commission using the articles. The

department of property and supplies is

required to purchase all articles nec-

essary for the use of the state govern-
ment except for the department of

health and the highways department;
to act as the purchasing agent for

any department, board or commission
which is authorized to purchase and

pay for supplies; and upon request to

act as the purchasing agent for state

institutions.

To secure economy in public print-

ing, the department of property and

supplies shall edit all state publications
and determine the number to be

printed on the basis of actual need.

With respect to the Pinchot code,
Governor Sprout's Reorganization
Commission stands as forbears. The
code embraces generally the major
principles of the Reorganization Com-
mission's recommendations, although
in many instances the methods of work-

ing out these principles differ; and in

some cases the code makes advanta-

geous extensions of the commission's

guiding principles.

This code is designed to apply the

organization principles of private busi-

ness to the handling of the state's

business; and in the Governor's opinion
is necessary if the state departments
are to operate in 1923-1925 on a 25

per cent cut in appropriations as

compared with 1921.



THE SUPREME COURT AND REPRODUC-
TION VALUE IN RATE MAKING

BY JOHN BAUER, Ph.D.

Public Utility Consultant, New York City

The recent decision of the supreme court has been erroneously in-

terpreted as adopting reproduction cost as the sole basis of valuation.

THE recent decision of the supreme
court of the United States on valuation

of public utility properties (South

Western Bell Telephone Company vs.

Public Service Commission of Missouri,

decided May 21, 1923), has received

much hasty and unjustified interpreta-

tion. It was recognized almost gener-

ally by the press, by public utility

interests, also by public officials, as

acknowledging the right of public

utility companies to have their return

based upon the reproduction costs of

their properties instead of actual in-

vestment, as urged by most of the

public utility commissions and public
officials.

REPRODUCTION COST NOT THE
SOLE BASIS

This view, however, is hardly war-

ranted by the actual decision or by the

majority opinion of the court. The
fundamental question at issue has

probably been affected very little.

Far back in 1897 the supreme court,

in the famous case of Smyth vs. Ames
(169 U. S. 466), declared that in fixing

rates the public authorities must allow

a fair return on the "fair value" of the

property used in public service. In

amplifying the idea of "fair value,"

the court stated that

. . . the original cost of construction, the

amount expended in permanent improvements,

the amount and market value of its [company's]

bonds and stocks, the present as compared with

the original cost of construction, the probable

earning capacity of the property under particular

rates prescribed by statute, and the sum re-

quired to meet operating expenses, are all

matters for consideration, and are to be given

such weight as may be just and right in each

cue. . . .

The indefiniteness of "fair value" as

thus presented has been the basic diffi-

culty of rate regulation. It has caused

untold litigation, expense and cross

purposes between companies and the

public, and to a large extent has de-

feated the very purpose of regulation.
The difficulty, of course, is that the

presumed definition does not define.

If all the factors enumerated must be

taken into consideration, what weight
must be given to each ? Until the basis

of return is definitely determined,

showing exactly what the companies
areentitled to receive and what the pub-
lic is obligated to pay, the rule of "fair

return on fair value" will serve only
to confuse and to incite to litigation.

The commissions and public authori-

ties have held mostly that the return

should be based on actual investment;
that this is fair value. The companies,
however, because of the almost steadily

rising prices since the date of Smyth
vs. Ames, have urged that the repro-
duction cost of the properties is the

fair value intended by the court. But
in all the cases before the court since

1897 no more precise standard has been
laid down than that prescribed in

529
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Smyth vs. Ames. And only slightly,

if any, greater precision has been added
in the recent Southwestern Bell decision.

THE CASE AT ISSUE

This case involved the validity of

telephone rates fixed by the Missouri

public service commission. The court

declared the rates confiscatory as not

bringing a fair return to the company.
The majority opinion reviewed the

commission's findings, which had based
the rates on an actual investment of

$20,400,000. It pointed out that a

large proportion of the property had
been installed prior to the war; that

no allowance had been made by the

commission for reproduction cost, and
that in view of the higher level of

future prices, it considered the com-

pany entitled to a return on $25,000,

000; an increase of 22| per cent over

the actual investment as determined

by the commission.

The language of the majority opinion

at most signifies only that some weight

must be given to the reproduction cost

element; if reproduction cost exceeds

actual investment, the fact cannot be

disregarded; an increment must be

added to the actual investment in the

determination of fair value. But the

court does not say that full reproduc-

tion cost must be allowed as against

investment. Nor does it state what

relative weight must be given to the

two factors. It does not explain how
it reached the particular 22^ per cent

increment, when the reproduction cost

was probably more nearly 100 per cent

above the actual investment.

Nor did the court determine con-

clusively that some .specific weight

must be given to reproduction cost.

A significant fact is that Judge Bran-

deis, in the minority opinion joined in

by Judge Holmes, concurs in the actual

decision that the rates are confiscatory.

But while the majority opinion believes

that the proper valuation should have
been $25,000,000 instead of the actual

investment of $20,400,000 fixed by the

commission, Judge Brandeis considers

the rates confiscatory because they did

not bring a fair return on the actual

investment. But the decision itself

was unanimous', the rates are confisca-

tory. What, then, is the significance
of the two opinions other than the

decision? Is either opinion on the

general matter of valuation, anything
more than dictum, which would not

necessarily control in another case?

The question is whether more was

actually decided than that the particu-
lar rates are confiscatory. It is not at

all clear that the rates would have been
declared invalid if they had brought a

fair return upon actual investment, but
not upon a substantial allowance for

higher reproduction cost. Undoubt-

edly the majority of the court is

favorably disposed to the idea that

some increment should be added to

investment because of higher price
level, but is it decided law that such
addition must be allowed in determin-

ing whether particular rates are con-

fiscatory? In other words, might the

court not sustain particular rates which

bring (say) a 7 per cent return on
actual investment, but will not sustain

a higher valuation with a substantial

allowance for reproduction cost?

THE CONFUSION IN VALUATION

In the opinion of the writer, the con-

fusion on valuation is due much less to

court decisions than to the lack of clear

legislative policy in rate regulation.
If ten or fifteen years ago, when active

regulation was begun and before the

higher price level was a serious factor,

clear and definite methods of public
rate making had been adopted, the

valuation chaos would have been
avoided and regulation would probably
have been reasonably effective.
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For the future, there is no real hope
for effective regulation until the legisla-

tures and the commissions provide a

comprehensive policy and a workable

machinery for regulation. This must
be based upon definite figures on which

the investors will have a right to a

return and which the public must pay,
as shown by exact accounting.

For such a permanent program of

regulation the actual investment ap-

pears not only as the fair basis for

properties, but it must be

used for subsequent additions and

improvements. Judge Brandeis' opin-
ion in the South western Bell case

furnishes a clear and brilliant presenta-
tion of this view. Effective rate regu-
lation is all but impossible under a

fluctuating basis of return, such as re-

production cost of the properties, whose

determination would depend at any
time upon estimates affecting with

personal interest.

A WAY OUT

If the legislature provided directly

for such a definite policy and machinery
for rate regulation, there is no doubt

that future additions and improve-
ments could be limited to a return on
actual investment. There is reason

to believe, moreover, that in connection

with a comprehensive policy, the court

would sustain also the initial valuation

of existing properties on the basis of

actual investment.

But even if some increment for

greater reproduction cost must be
allowed in establishing a comprehensive
policy, this could be limited so as not to

create a prohibitive burden upon the

public. An adjustment, for example,

might be restricted to the part of the

investment represented by capital
stock. Since the bondholders in any
event are limited to a definite return

in dollars, there is no reason for allow-

ing an increment to their investment,

for they would get no benefit from the

adjustment. If the entire investment

were fully brought up to reproduction
cost, the stockholders would get the

benefit of adjustment for higher price

level, not only on their own direct

investment but also on the bondhold-
ers'. But no scheme with such results

can be seriously urged upon equit-
able grounds. Adjustment, therefore,

should be limited, in any event, to

stockholders' investment.

If this view were accepted by pubh'c

authorities, allowing an adjustment
for higher prices on stockholders' in-

vestment but not on bondholders',
there would be no serious public burden
if for the purposes of a permanent rate

base the valuation of existing proper-
ties were to such extent based on re-

production cost. Such an increment

could be fairly justified. In most

cases, however, the bulk of the invest-

ment is bondholders'; the stockholders'

seldom exceeds 25 per cent of the total.

An adjustment on this relatively small

element of the total investment would
not be burdensome, and the public could

well afford to pay the slight additional

return for the sake of definiteness of

rate regulation for the future.

To illustrate, assume that the actual

investment in a given case is $1,000,-

000, contributed 75 per cent by bond-
holders and 25 per cent by stockholders.

Assume that on broad equitable

grounds we agree to an adjustment in

the stockholders' investment because

of a present 60 per cent higher price
level than when the investment was
made. This amounts to an increment

of 60 per cent on 25 per cent; only 15

per cent on the total investment.

With this increase, the company would
receive a return on $1,150,000 instead

of $1,000,000 actual investment.

Such an adjustment for higher price
level would manifestly not be burden-

some to consumers, would treat the
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investors fairly in face of the greatly
increased price level, and would un-

doubtedly be approved by the supreme
court even under the Southwestern Bell

decision. If the existing properties
were appraised on this basis and the

results taken as a permanent rate base,

to be increased only with future net ad-

ditional investment, everybody would
be treated fairly, and regulation would
cease to be clogged by litigation.

The reciprocal rights and duties of the

investors and the public would be

maintained by exact accounting, no

longer affected by vague phrases,
rhetoric and prejudiced opinion.

CITY MANAGER AND P. R. CHARTER
SUSTAINED IN BOULDER

A TALE OF AN EXTRAORDINARY CAMPAIGN

BY WALTER J. MILLARD

The author took part in the campaign and had full opportunity to

study the strange forces involved. :: :: :: :: :: ::

AN attempt to overthrow the city

manager plan in Boulder, Colorado,
which culminated in a referendum on

April 10, was one of more than usual

intensity although it was defeated by
an overwhelming vote. More people
voted on the question than had ever

voted at a Boulder election before, and

by 2,730 to 1,340 the amendments,
which would have given the city once

more a mayor and council type of city

government, were defeated. This en-

dorsement of the present charter was

fifty votes in excess of two to one, and
it is noteworthy that every one of the

four voting places helped swell the

majority.
Boulder not only has a city manager

but is unique in being the first Ameri-

can city to put in the Hare system as

an integral part of the charter adopted
in 1917. Ashtabula, Ohio, used the

Hare system before Boulder did, but

Ashtabula adopted it as an amendment,

through the use of the initiative and

referendum, to a charter already

adopted but not yet in operation.
Boulder did not adopt the Hare system,

however, in a manner that received

the thorough endorsement of the offi-

cers of the Proportional Representation

League.
Boulder has a city council of nine

members elected in sets of three every
two years, each set having a six year
term. Inquiry among members of the

commission which framed the charter

disclosed that the reason for this ar-

rangement was to ensure continuity of

experience in the council. While it of

course produces this result, it has the

disadvantage of leaving 25 per cent of

the voters without representation.
The very appearance of a movement
for a virtual abandonment of the

charter shows that it is dangerous to

leave such a large percentage voiceless

in the city council.

NEW CHANGES PROPOSED WITH
FAR-REACHING EFFECTS

It was at first supposed by the offi-

cers of the P. R. League that only the

Hare system was the object of attack

but when the writer reached Boulder
it was found that the proposed amend-
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ment would have abolished the mana-

ger plan as well. In October, 1922, a

petition, with signatures in excess of

5 per cent, had been presented to

the city council seeking to amend the

charter and providing for a separate
vote on each item. The city attorney
ruled that such a petition would have

to be voted upon, because of the terms

of the Colorado initiative and referen-

dum law, at the election to be held

November, 1923. Thereupon the peti-

tioners got out another petition in which

the various changes were submitted as

one amendment and got 10 per cent of

the voters to sign it. This necessitated

the special election of April 10.

Some of the proposals in the amend-
ment were a council of eight, two
elected from each of four wards, and a

mayor elected at large by plurality

vote. Whether a manager would be

appointed or not was made optional
with the council, and a list of the duties

of such a manager was made out, the

first of which was
"
to assist the mayor."

If no manager was employed, the

mayor was to perform the function of

manager. To cap the climax the

amendment proposed that all heads of

departments were to be appointed by
the council. The attitude of those

that drafted the proposal toward what

they conceive to be the proper function

of government can best be judged by
the two proposals that follow. At

present a certain percentage of the tax

receipts must be set aside for park
purposes and for municipal band

concerts; such expenditures would have
been made optional by the amendment.
At present a paving district is created

on the petition of 51 per cent of the

abutting property owners and the

paving must be of the type they specify.
The amendment provided a very long
and costly legislative and legal proc-
ess if a handful of property owners
were opposed to the improvement.

The whole document bristled with

the two allied theories of government,
first, that democracy consists in elect-

ing everybody and, second, that that

government is best which performs the

least number of social services. When
one penetrated the smoke-screen of

charges of graft, corruption, juggled
books and czarism hurled against the

administration of Scott Mitchell, the

city manager, it was easy to see that

paving districts were after all, to those

who wrote it, the most important part
of the amendment.

BOULDER'S ENVIRONMENT

Boulder is a city of eleven thousand

people nestling against the foothills of

the Rockies, an hour's ride north of

Denver, at the mouth of picturesque
Boulder Canon. About three thou-

sand of that population is made up
of the faculty and student body of

the University of Colorado. It com-

menced its existence about sixty years

ago as a gold-camp, but while the

world's largest tungsten bearing area

lies just west in the mountains, mining
is no longer its economic basis. The

splendid climate has attracted a large

number of health seekers and retired

agriculturists. Every summer the

summer schools, held at the University

and Chautauqua grounds are attracting

more and more of the tremendous army
of automobile tourists that visit Colo-

rado, and a few of these remain. There

thus is created two opposing interests.

One wants well-paved streets, munici-

pal music, parks, and all forms of social

service. In this group are found the

business men, the educators, and those

who cater to the tourist trade, and the

younger element. The other interest

while it usually does not publicly admit

that it does not want such things,

nevertheless opposes each particular

item of civic betterment. In this

group are the retired agriculturalist
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who when it rained on the farm stayed
indoors and cannot now see why he

should pay for gutters and storm

sewers; the health-seeker with a slender

income to whom each dollar of taxes

is a big item, and finally the real estate

speculator who bought for a rise that

is slow in coming, some of whom even

borrowed money to pay for the lost.

Then in order to stir things into action

there was found to be the rival groups
of paving material people. Boulder

has put in practically one kind of pav-

ing and the writer was told on excellent

authority that after he publicly entered

the campaign, telegrams went out to

find out if in any way he was connected

with those who furnish that particular

paving material. The city has one-

seventh as much paving as Denver

though only one-twentieth of that

city's population.
The proposers of the amendment

paid little attention to its advocacy,
but charged that the water-works

finances were juggled, that items were

charged to paving districts that should

have been debited to the general fund,
and generally charged extravagance
and corruption by the "paving ring."
The "Charter Defenders," as the

organization which defended the char-

ter called itself, were forced in an odd

way to see the wisdom of Samuel
Butler who in "The Way of All Flesh"

says "No man can be considered

educated unless he understands the

principles of double entry bookkeep-

ing." At every meeting, the charter

defenders, and the city auditor, Henry
M. Sayre, gave what amounted to black-

board demonstrations in modern book-

keeping. Former and present city

councilmen and councilwomen (Boul-
der has two women on the council) ex-

plained nightly the real foundation of

rumors that had been growing for two
or three years. When the writer first

reached the city, the advice given was

not to attempt to explain the Hare

system because, it was said, many
friends of the charter thought it a

handicap because it was so compli-
cated. However, better counsel pre-
vailed and a mock election was held

at each meeting and hundreds, when

they once had the whole counting
method explained, were heartily for it.

THE RESTLESS POPULATION

The experience gained at these

public meetings revealed a situation

confronting city government, more
serious in the west than in the east.

This situation is the constant and

rapid flux of populations. The editor

of the Daily Camera of Boulder, J. E.

Paddock, estimates that there are more

people living in southern California

who have lived in Boulder, than now
live in Boulder. A tour of the cities

of Colorado which the writer made
shows that such a changing population
is a usual thing. Therefore a very

great need arises to acquaint the new-
comer with the principles of the city

government and explain its activities.

But these western cities are relatively

poor; that is to say, there are no men
with a financial surplus to devote to

civic leagues and municipal research.

The two daily newspapers in Boulder
are friendly to the city government
and during the campaign even the

usual "locals" were cut down to make
room for space for arguments for the

charter, but they would usually regard
an article on irrigation ditches better

material than an exposition of the

principles of the city charter.

CAMPAIGN HIGHLY EDUCATIONAL

Though it was a relatively costly

and unpleasant process because of the

personalities involved, yet, it must be

said, the campaign for the retention of

the charter gave a majority of the

citizens of Boulder their first real
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knowledge of how the city government
operated. Though some of them had
not been residents long enough to

generate much civic pride the result

shows that when they understood the

document they were glad to endorse it.

WRATH POURED ON MANAGER FOR
POLICIES BEYOND HIS CONTROL

At the time the Boulder charter was

being attacked, a similar fight occurred

in Durango, Colorado, and the charter

there too was sustained . Conversation

with the city manager of Durango
revealed the same general causes as at

Boulder, objection to improvements
and underground rumors together with

another cause not yet mentioned. In

Grand Junction, Colorado, the writer

found recently that a petition to recall

the manager was in circulation. And
here the reason was the same; namely,
a tendency for the opponents of a civic

policy to blame personally the manager
for carrying out that policy, instead of

visiting their wrath upon the council

that voted for and is responsible for it.

Manager Eichelberger of Dayton says
that this trouble has practically dis-

appeared there now, but it is certain

that in each of the three Colorado
cities named such discrimination does
not yet exist widely.
What the individual city adminis-

trations of Colorado cannot do for

themselves will, it is pleasant to record,

shortly be done for them, if they desire,

by the extension department of the

University of Colorado. Dr. Don C.

Sowers, formerly of Akron, has re-

cently assumed charge of the Bureau
of Business and Governmental Re-
search and has organized a Colorado

Municipal League. This was formed
at a conference of municipal officials

of Colorado held in April at Boulder.

The Boulder experience shows that

even at the cost of lowering the rate

of material improvements, it would

probably be better to have minorities

represented on the council in a more
real way than the limited use of the

Hare system there now permits. But
a better acquaintance with the princi-

ples and details of the city government
must also be provided, especially with

a fluid population. Dr. Sower's work
will be very useful in this regard, but

personal visits of the council or even

official meetings in the neighborhood
schoolhouses might bring about the

closer personal relations needed. Prof.

Ira De Long, who as chairman of

the charter commission planned the

charter along the lines of the League's
Model Charter and who worked in-

defatigably to retain it, now believes

that when a revision of it is undertaken

by its friends he will urge a more liberal

use of the Hare system, such as election

of the nine councilmen at once for a

two year term, or twelve councilmen,
in two sets of six with four year terms.

To impress people continually with

the simplicity of the Hare count he will

urge that the counting be done by the

graduating class of the high school.

These recommendations do not

touch the disappointed paving material

man and how to prevent him from

being tempted to burn down the

hut to taste roast pig, but Manager
Wilson of Colorado Springs has an-

swered it with a city-owned construc-

tion and repair plant. But that is

another story.
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II. OREGON

BY ELBERT BEDE
Editor, Cottage Grove Sentincd and Reading Clerk of the Oregon House

A Democratic governor and a Republican Legislature get along very
well together the farm bloc. :: :: :: :: :: ::

THE Oregon legislative assembly is

composed of ninety members, thirty
in the senate and sixty in the house.

Because of the fact that the compen-
sation is but three dollars the day the

membership is made up largely of men,
such as lawyers, to whom the honor
and publicity becomes a business asset,

of men who are financially able to serve

at an actual monetary loss, and a few
others who are willing to serve, al-

though they cannot afford to do so,

because of a high regard for their duties

as citizens or for the personal gratifica-

tion of being members. Be it said,

however, that the personnel of Oregon
legislatures of recent years has been
of a high order. There have been, of

course, a few so-called freaks, a few
radicals and a few who seemed to lack

the intelligence to make good legisla-

tors but these have been few. I have
known none, or almost none, in recent

years who would be susceptible to

bribery however cunningly suggested.
In contrast to these, some of the

most intelligent men of the state have
been members and have given liberally
of their time and energy. In recent

years, particularly in the house, there

has been a decline in the number of

lawyers and an increase in the number
of farmers. The membership of the

most recent session, by occupations
and professions was as follows: Farm-

1 This is the second in our series of articles

on state legislatures.

ers, 27; lawyers, 24; bankers, 8; auto

dealers, 4; insurance men, 3; real

estate, 3; capitalists, 3; merchants, 6;

newspaper men, 3; miscellaneous, 9.

The members of the Oregon legisla-

ture are as freely criticized as are the

legislators of any other state, yet the

fact remains that they are the average
men from a large number of average
communities of the state. They were

elected by their neighbors who know
them best and at the legislature they
are the same kind of men that they are

at home acting much the same as

would those at home who criticize.

The sins of the legislators are the sins

of the people who sent them there, and

Oregon has been peculiarly fortunate

in recent years in getting a high class of

membership despite the unjust criti-

cism offered by those who have never

been present at a legislative assembly
and who usually could not themselves

do so well.

In school education Oregon legisla-

tors probably are lacking. I have no
data to guide me, but my guess would
be that not over a third of the present

membership are college graduates and

many not high school graduates, but

they have been schooled in a way that

makes men with practical ideas men
accustomed to hard work, to overcom-

ing difficulties, to being alert for some-

thing likely to be put over on them.

In education and prominence as

citizens of the state, the senate mem-
536
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s. A number of the promi-
nent lawyers of the state are senate

members.

SENATE MORE EXPERIENCED

In the senate, where members hold

office for four years, the terms have

been so arranged that half of the mem-
bers hold over. A number have gone
to the senate from the house and there

is a greater tendency to return to the

senate than to the house. Only eight
of the thirty senators of the most re<tMit

session had not had previous experience
and eleven had served as much as

eight or ten years.
In the house, of the membership of

sixty, twenty-two or more had had pre-
\iou> experience and a dozen or more
had served from six to ten years.

Usually the senate is looked upon as

the steadying body of a legislative

assembly, but my observation of recent

years has been that the greater amount
of horseplay has been in the upper
body. This was particularly true of

t he most recent session, when one mem-
ber was permitted to devote two hours

to a denunciation of a fellow member,
a member so high in the esteem of his

colleagues that he was elected to the

presidency.

ORGANIZATION OF THE HOUSES

At the recent session the speakership
of the house was settled two months
before the body convened. In the

upper body the presidency was not

decided until Senator Eddy, one of the

candidates, who had been delayed
three days on the way by floods, ar-

rived several hours after that body
had convened. Jay H. Upton, who
claimed one vote more than a majority,
was elected by that number. Had
Senator Eddy been willing to do some

trading the result might have been

different, or had he been less aggressive
and more solicitous for the feelings of

tli<>e he opposed in debate in previous
sessions he might have been given the

opportunity to handle the gavel.

While I do not know it to be the case,

it is hardly possible that committee

positions were not a consideration in

the outcome.

That certainly was the case in the

house, as was easily apparent to any
who cared to study the committee

chairmanships and mcmlxTship. A
number of men eminently qualified for

important positions were slighted and
the value of their experience, of their

counsel and their ability was largely

lost. This was the only weak j>oint

in Speaker Kuhli's organization. He
made a splendid presiding officer and
at all times had control of the body,
while treating all with fairness and
consideration. The same may be said

of President Upton. Never have tin-

two bodies had better presiding officers.

The desk clerks of the two houses,

upon whom depends to a large extent

the orderly progress of legislation,

fully as much, if not more, than upon
the presiding officers, were those who
had filled the same positions for a num-
ber of terms and had proved their fit-

ness for the positions to which they
were elected.

CLERICAL HELP SOME DEADWOOD

As a rule the chief clerks of the

several committees were appointed be-

cause of their qualifications for the

positions, but the inefficiency of many
of the minor clerks and of many of the

stenographers was something of a

scandal, though not more so, possibly
not so much so, as in previous sessions.

The inefficient ones got their positions
because of acquaintance with some
committee chairman, because of pleas
that they needed the money, because

of most any plea except that of ability
to serve. Attempts to hire all clerks

upon an efficiency basis have been
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made at several sessions, but have

proved unsuccessful. Probably $50,-

000 was wasted at the recent session

because of this kind of deadwood on
the pay-roll a small amount, 'tis true,

when spread over the state, but in no

way can the extravagance be justified.

Members who are giving their own
time for forty days at a pittance, who
have big matters before them night and

day, who can little more than get

organized before it is time to adjourn,
have little time to weed out the ineffi-

ciency of petty employes with whom
they do not come in contact. In the

case of new members, they do not
know how to act to do away with this

kind of an abuse until the inefficient

ones are on the pay-roll, and then it

seems too late.

COMMITTEES

Because of the limited membership,
particularly in the senate, many mem-
bers must serve on numerous commit-
tees. A chairmanship of one com-
mittee means that little attention can
be given to the work of others. The
session is so limited that all committees
must keep busy, and it often happens
that a member will find several of his

committees in session at one and the

same time.

As a rule the members were indus-

trious in committee work. Many
committees worked until midnight
nearly every night of the entire session.

This was particularly true of the joint

ways and means committee, which

pared three-quarters of a million from
the budget estimate which already was

nearly three-quarters of a million below
that of two years before. The com-
mittees gave serious consideration to

all matters that came before them and
their advice upon legislation was

generally followed. It was said that

the labor and industries committee of

the senate made no reports during the

session except unanimous ones and
that in every instance its advice was

adopted. This was a most remarkable

record, due largely to the efforts of

Chairman Magladry.
The ways and means committee was

fearfully and wonderfully made. Be-

cause of the fact that never before had
tax reduction been so paramount an

issue, five so-called hard-boiled senators

one of them named chairman were

among the seven from the upper house.

Three of these were more hard-boiled

than the others and persistently voted

"No" upon every appropriation with-

out rhyme or reason. Had the three

had their way there would have been no

appropriations for educational institu-

tions; every state officer would have
been reduced to a salary of not over

$150 a month, professors in our colleges

would have been paid less than second-

class mechanics, and the presidents of

these institutions would have been

reduced to the condition of the owner
of a cross-roads grocery. The fact of

the matter probably was that these

three, or these five, knew that the re-

mainder of the fourteen would save the

state from destruction and that they
would make their record and get their

publicity as watchdogs of the treasury
without danger of anything serious

happening.
Great credit is due the other high-

minded members of this committee
who held their heads, who performed
their duty as they honestly saw it re-

gardless of unjust criticism. Without
an exception the recommendations of

this committee were adopted by the

assembly.

LEADERSHIP

It was common talk at the last ses-

sion that those in the house who be-

came leaders because of the force of their

oratory were few. Outstanding leaders

for any reason were not numerous.
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In the senate, oratorical leaders were

greater in number despite the fact that

the membership is only half that of the

house. In the upper body at least 20

of the SO unquestionably considered

themselves leaders of some kind, and

they were not far from the truth. In

the house not over a dozen stood

out as such.

Leadership was somewhat restricted

on account of alignments brought
about by unusual conditions. Promi-
nent among these alignments was the

so-called farm bloc, members of which

agreed to vote as a unit upon appropri-
ution bills. Membership was not made

public, but those rated as the most
influential in the organization were
those who had almost nothing to say
on the floor. The spokesman for this

organist ion in the house probably
would not have been picked as a

legislative leader for any other reason.

The influence of the Federation of

Patriotic Societies brought about yet
another alignment. Speaker Kublr
was the candidate of this organization
and only one of the eleven members of

the housf from Multnomah county
did not have the pre-election backing
of this organization. Leaders in putting
over the legislative program of this

organization might not otherwise have
been considered in the leadership class.

Thi> organization should not be con-

fused with the Ku Klux Klan. It was
in existence years before the klan came
to Oregon. While the two organiza-
tions have in the past pooled their

interests, it is understood that they
now are at loggerheads and that leaders

of the federation are predicting that

the klan will no longer greatly influence

things political in Oregon.
Whatever leadership there was, was

clean. No organization steam roller

ruthlessly ironed out the hopes of

budding legislators. Caucuses to lay
out a program of action upon any

legislation were few and were confined

almost entirely to the membership of

the farm bloc.

THE GOVERNOR'S INFLUENCE
UPON LEGISLATION

While the governor was a Democrat
and the legislature strongly Republi-
can, no chief executive ever had a body
more ready to do his bidding. Had
he taken a firm stand for a certain

program and had he insisted that it be

put over, he would have made a record

that would have been hard to equal.
The Democrats, of which there were

a greater number than ever before,

were with him to a man. The Re-

publicans in large number were in

harmony with the administration pro-

gram for tax reduction and had been

elected upon pre-election promises to

reduce taxation. Many of them felt

that the tax reduction program was

likely to be carried too far, that efforts

in this direction would greatly hamper
state activities, but they felt also that

the people would not be satisfied with

anything short of drastic reductions.

They were glad to have the opportunity
of letting the opposition take the

responsibility.

The governor had given the people
to understand that he would bring
about a reduction of 50 per cent in

taxes. Those members who knew this

could not be done realized that any
opposition to the administration tax

reduction program would be used as

the excuse for a failure of the prom-
ised reduction. They knew that they
could give the administration every-

thing that it could possibly ask and
then the reduction could not amount
to more than 10 per cent of the state

taxes alone, while the people could be

depended upon to keep up all local

taxes, where the real tax reduction

must come if any is to come. Giving
the administration everything it asked
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was a neat way of letting it put itself

in the hole, the wise ones figured.

Governor Pierce's inaugural address

was a forceful state document and
focused the attention of the legislators

upon the business for which they had
come together the reduction and re-

distribution of taxation. After deliver-

ing this address, the governor retired

to his office and left the legislators to

carry his ideas to fruition without ad-

vice from him.

TAX BILLS

The income tax was named as para-
mount. A hah* dozen or more such

bills were introduced and during their

tempestuous voyage upon the sea of

legislation each author assured the

legislature that his bill was the one the

administration wanted. The same was
true in connection with a hah* dozen

consolidation bills. The income tax

finally weathered the storm, but con-

solidation went by the board largely

because the administration would not

say which of the many features of the

many bills would be satisfactory, or at

one time or another endorsed all the

features of all the bills and finally

failed to get any one of them because

the members thought the governor had
found that he was mistaken about

wanting any at all. The same thing

happened to the proposed severence

tax upon timber.

A number of minor taxation bills

suggested by the governor passed both

houses. Indicative of the difficulty

the two houses had in sensing the

wishes of the administration, two bills

asked in the governor's inaugural ad-

dress were later vetoed. Incidently
the governor vetoed some thirty pieces

of legislation, which probably will stand

as a record.

The governor is a farmer, a wealthy
one and a whole-souled, likeable fellow,

but he didn't have the knack of getting

things across with an assembly ready
to do his bidding. Following the session

he remarked that "The boys were

pretty good to me," probably indicat-

ing that he was not greatly concerned

by the defeat of some proposed laws

which he once suggested as absolutely

necessary to the success of his program.

RELATIONS BETWEEN THE TWO
HOUSES

The relations between the two
houses did not become strained but

once. That was during the closing

days, when the upper body played
football with the consolidation pro-

gram and finally passed the buck to

the lower house. Some unkind re-

marks were made in the lower house

concerning the actions of the upper

body, which was characterized as act-

ing like schoolkids.

THE LOBBY

The lobby at the recent session was a

most complete one. Many and divers

interests were involved in legislation

and were well represented.
State officers, attacked in salary re-

duction bills, were frequently present.

The state highway commission had its

attorney there a great deal of the time

in the interest of highway legislation.

The oleomargarine and dairy interests

were well represented. The patriotic

societies and the Klan maintained

lobbies throughout the session, as did

also the Grange and the farm bureau.

Others represented during a large part
of the session were the American Le-

gion, the educational institutions, the

state editorial association, the fishing

interests, the bar association, the

women's clubs of the state, the irriga-

tion interests, the Southern Pacific and
Union Pacific railways, Spanish-Ameri-
can veterans, World War veterans,

the jitney interests, the motor truck

association, the prohibition interests,
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the logging and milling interests, the

Four-L organization, school-teachers

of the state, ice-cream interests, live-

stock interests, state contractors, and a

dozen or two other interests. Some
were there to aid in legislation, others

to block proposed legislation. As a

rule the lobbyist was a congenial person

attending to business in an honest way.
Because of the brevity of the session,

the lobbyist is a great aid to legislation.

Being familiar with the proposed

legislation in which he is interested, he

can explain in a few words what a legis-

lator might spend hours in digging out

for himself, and quite generally he

received kindly consideration at the

hands of the legislators.

LOGROLLING

Logrolling is no longer the evil it

once was. I heard one legislator re-

mark that he saw almost none of it

during the recent session. There was

some, however. There could not well

be a session without it. Legislating
is a game of give and take as much as

any other activity of life. I do not

believe any pernicious piece of legisla-

tion could have been put over by this

method, but I have no doubt that many
minor pieces were helped along by a

trading of votes and in a case where
the vote was close it is possible that

some important pieces were affected by
reciprocal back-scratching. However,
the day when a meritorious piece of

legislation must depend upon logrolling
seems to have passed.

LEGISLATIVE OUTPUT

The major pieces of legislation con-

sidered at the recentassembly became so

because of conditions peculiar to Oregon

and peculiar to the particular period.
Income tax, consolidation, severance

tax and a dozen or more bills to redis-

tribute taxation were the direct result

of what seemed a direct promise by the

administration that taxes would be cut

in two.

Anti-sectarian legislation, anti-Jap

legislation, anti-alien legislation were

the result of conditions peculiar to a

state which has voted to do away with

parochial and private schools for

children up to the eighth grade.
Bills introduced numbered 644 ; those

acted upon favorably numbered 295.

A few of those enacted were of para-
mount importance to the state. The

larger number were of vital importance
to some portion or some particular
interest of the state.

The number of bills introduced and
acted upon favorably is quite in con-

trast to the number introduced and
enacted at past sessions. The number
introduced at one session numbered

1,500. Legislators formerly felt that

they made their records by introducing
bills and enacting laws. In those days

they welcomed the opportunity to

introduce a bill for someone. Many
members of the recent session tried to

make the record of introducing none.

Taken as a whole the legislation of

the recent session was of a high order.

Nothing vicious was put over, unless

the income tax and anti-oleo bills be so

considered, and these will go to the

people through the referendum, which

has been invoked. The members were

there for a serious purpose. They
endeavored to do their duty to the best

of their ability. Taken as a whole

they have right to be proud of the

record they made.



THE MARCH OF PROGRESS IN NORTH
CAROLINA
BY CARL K. HILL

The story of one state's accomplishments in government, education

and well-being. The Review hopes to follow it with similar accounts

from other states. :: :: :: :: :: :: :: ::

THE South is the Rip Van Winkle of 000,000, and the state tax rate cut from
modern reality; but like Irving's im-

mortal figure, she has awakened
also. Her eyes may still be heavy
with sleep, but they are at least opened.
A few yawns and some stretching of

cramped muscles may be observed

here and there, but the South is really

looking around the corner. And no

southern state has seen further nor

looked with clearer vision than North

Carolina.

NO STATE PROPERTY TAX

No subject is closer to the heart of

every citizen than that of taxes, and
the problem is paramount to all others

in state government. North Carolina

is unique in that she is the only south-

ern state that does not levy a direct or

property tax for any state purposes

whatsoever, deriving her entire operat-

ing revenue from the income tax.

Prior to the enactment of the exist-

ing income tax law, the state received

its share of the ad valorem tax levied by
the counties, amounting to 47f cents

on each $100 of assessed valuation.

Of this tax llf cents was levied for

state administrative purposes, 4 cents

for pensions and 32 cents for public

schools. In 1919, under the revalua-

tion act passed in that year, all prop-

erty was re-assessed. As a result of the

revaluation, the total tax value of prop-

erty within the state was increased

from $1,099,000,000 to over $3,000,-

47f cents to 13 cents on the $100 valua-

tion, all of which went to the public
schools.

In 1921, the state property tax was
abolished entirely, being replaced by a

graduated tax up to 3 per cent on in-

comes of both corporations and individ-

uals. This tax applies to inheritances,

incomes, franchises, insurance premi-
ums and various license fees. With
the exception of a few departments
which operate on their own income, the

funds collected from these sources are

sufficient to pay the entire cost of

state administration including its in-

stitutional and educational activities,

and in addition, are sufficient to allow

an appropriation by the general as-

sembly of $1,000,000, which is used as

an equalizing fund distributed among
the weaker counties in support of their

public schools, and an appropriation
of $1,000,000 for pensions. Thus
the state operates on taxes col-

lected from productive sources, and not

from taxes on property which in many
instances is decidedly unproductive.
The counties still levy a local tax on
real and personal property and a two
dollar poll tax, but they cannot levy

any taxes on incomes.

The present system, supervised by a

commissioner of revenue in lieu of the

former tax commission, has now been in

operation two years. The state budget,
not including capital outlays, has in-

542
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creased from $14,000,000 to approxi-

mately $20,000,000, yet it is safe to as-

sume that the direct tax is gone forever.

The wisdom of the income tax in North
Carolina has been demonstrated.

5,500 MILES OF HARD
SURFACED ROADS

Perhaps the most striking instance

of North Carolina's leadership is in

the construction of highways. While

other states were pondering the subject,

and here and there legislatures were

appropriating a few millions for good
roads, North Carolina in 1921, under
the leadership of its present governor,
Cameron Morrison, calmly authorized

a $50,000,000 bond issue for the con-

struction and maintenance of 5,500
miles of hard surfaced roads to be com-

pleted in five years. And because

this was found inadequate to carry out

the program, an additional bond issue

of $15,000,000 was authorized by the

general assembly recently adjourned.

Sixty-five million dollars for good roads !

This is indeed a goal for her sister

states, and might well be emulated by
some of her northern cousins. Within
a few months it will be possible to go on
roller skates from Murphy, the fur-

thermost western county seat, to Beau-
fort in the east, a distance of five hun-
dred and sixty-five miles And this is

only one of a dozen through routes, not

to mention the innumerable intersect-

ing routes.

An important feature of this program
is shown in the fact that the roads are

maintained, interest on bond issues

paid, sinking fund set up and the de-

partment operated entirely from re-

ceipts derived from a three-cent gaso-
line tax and the automobile license

fees. In other words, these new roads
are being paid for by those who use

them most, namely, owners of motor
vehicles. To the great mass of people,
the building of the present system of

state highways is costing nothing, and
no tax in any form is imposed upon
them.

The chief highway engineer, a man
imported from another state, receives

the highest salary of any state official,

not excepting the governor. It is also

of interest to note that the highway
commission, under whose supervision
the work is carried on, furnishes all

cement used by the local contractors.

One month's purchases alone total 300,-

000 barrels. Through buying this

essential commodity in big lots, the

state has undoubtedly saved thousands
of dollars.

6,805 NEW 8CHOOLHOU8ES

In the field of public education, the

progress of North Carolina has been no
less marked. Six thousand eight hun-

dred and five new schoolhouses have
been built since 1900, and the value of

school property has increased since

that time from $1,097,000, to nearly

$25,000,000, while the average value of

each schoolhouse has jumped from

$158 to $3,009.

North Carolina is now spending on

public schools over $20,000,000 annu-

ally, as against only $6,000,000 ten

years ago, a sum in excess of the public
school expenditures of the entire South
in 1880.

It is significant that the appropria-
tion made to the deparment of educa-

tion is steadily increasing each year.

The appropriation by the general as-

sembly for 1923 is $1,928,000, as against

$1,400,000 in 1922, an increase of a hah*

million dollars or 38 per cent.

$16,000,000 FOR WELFARE
AND EDUCATION

Within the last six years, over $16,-

000,000 have been spent or authorized

for the permanent improvement and en-

largement of the 26 welfare and educa-

tional institutions of the state. Two



544 NATIONAL MUNICIPAL REVIEW [September

new training schools for white and ne-

gro boys, respectively, were created at

the last two sessions of the general

assembly and initial appropriations
made. All of which means that the

state is looking ahead and does not

propose to disregard nor neglect the

ever-increasing problem of social wel-

fare and education.

Marked evidence of the state's gen-

erosity is shown in the increases made
to the State University. In 1922, the

appropriation for maintenance was

$445,000, in 1923, $650,000, and for

1924 an appropriation of $725,000 has

been made.

STATE COTTON WAREHOUSE SYSTEM
CO-OPERATIVE MARKETING AND

RURAL CREDIT UNIONS

One of the new and important

phases of agricultural progress in

North Carolina is the operation of a

state cotton warehouse system as pro-
vided under a law passed in 1919. The

purpose of this law is to stabilize, en-

courage and develop the cotton indus-

try through state aid and supervision.
Under the terms of this law, the state

loans money to various associations for

the erection of warehouses in cotton

centers and markets, which are oper-
ated under rules and regulations pro-

mulgated by the state warehouse super-
intendent. The farmer brings his

cotton to these warehouses and there

has it classified, graded and stored, re-

ceiving for the same a negotiable re-

ceipt. Due to rigorous state super-

vision, the insurance rates are about
35 per cent lower than those normally

charged, and the benefit of this reduc-

tion is passed on to the farmer or cotton

grower. At the present time there are

78 warehouses with a total capacity of

about 212,000 bales operating under
the state system.
The fund from which loans are made

was created through the levy of a tax

of 25 cents on each bale of cotton

ginned in the state. Ninety per cent

of the total receipts from this source

are invested in first mortgages up to

fifty per cent on a ten year basis

to aid and encourage the establish-

ment of warehouses operating under

this system. This tax was abolished

on June 30, 1922; nevertheless, the

fund at the present time approximates
$500,000.

North Carolina also has an excellent

co-operative marketing law, by means
of which the department of agriculture
has been a real factor in forming and

developing co-operative marketing
associations. Such associations have
been organized to market cotton, to-

bacco, peanuts, sweet potatoes, canta-

loupes, strawberries and general truck-

ing. This law not only furnishes

protection to the members of the several

associations, but enables them to pool
and ship their crops or products under

the most economical and advantageous
method.

Another interesting development is

the formation and operation of rural

credit unions organized under the rural

credits law and supervised by the de-

partment. At the present time there

are 29 credit unions in the state, operat-

ing in 15 counties. Of the entire num-
ber, 14 are organized among white

farmers and 15 among colored farmers.

The chief purpose of the credit unions

among the latter is to facilitate bank
loans for moving crops and the co-

operative purchase of farm supplies
and equipment. The credit unions

among the white farmers are conducted

more along the lines of a co-operative
bank than a co-operative purchasing

society. These unions receive depos-
its from their members, and some are

thereby able to create sufficient capital
to meet all of their needs. Loans are

made to members either from their own
funds or through the local banks.
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CENTRAL ACCOUNTING SYSTEM

In 1921, the general assembly passed
"An act to authorize and direct the

state auditor to cause to be examined,

audited and adjusted, the various

accounts, systems of accounts, and

accounting of the various state depart-
ments and institutions." At the same

session, the legislature changed the

fiscal year, making it end June 30.

On July 1, 1922, the new system of cen-

tral accounting control was installed in

all of the departments of the state

government.
The system adopted, which is based

on the recognized principles of pre-

audit and double entry control accounts,

provides that each collecting agency,
whether collecting funds for general
or special purposes, shall immediately

upon collection make deposits of such

funds directly with or to the credit of

the state treasury as provided by him
and upon the certificate of the state

auditor; that the collecting agency
shall keep a complete detailed classified

record of all collections made, and shall

report same to the state auditor on the

first day of each month to be checked

against the control accounts; that dis-

bursement of these funds be made only

upon the warrant of the state auditor,

upon the proper requisition of the de-

partment head or other constituted

authority; that each requisition be

accompanied by invoice or other rec-

ognized supporting document; that the

department making requisition on the

state auditor shall keep a complete de-

tailed record of each requisition made;
and finally, that the requisitioning de-

partment shall each month submit a

detailed classified report of requisitions
to the state auditor to be checked

against the controlling accounts and
audited against the requisitions and
warrants drawn during the month.

Such fiscal control over receipts and
3

disbursements provides a means of as-

certaining from one source, instead of

many, the actual condition of the

state's finances and is of value not

merely to the respective departments,
but especially to the budget authori-

ties in collecting necessary financial

data of each agency or activity.

COUNTY AUDITS BY STATE

The general assembly at the same
session in 1921, passed another far-

sighted act looking to the supervision
of county finances. This law provides
that the state auditor shall audit at

least once each year the accounts of all

counties and county officers of the

state, and make improvements in the

accounting systems of counties. The
costs of audit are to be borne by the

counties should the audit disclose any
funds due the state. If, however, it is

shown that the counties do not owe the
state any money for any uncollected or

unpaid taxes, the cost of the audit is

borne by the state. In the majority
of instances, it has been found that the

counties have owed the state money,
and as a result of these audits, approxi-

mately $40,000 has been turned in to the

state treasury. The act does not

apply to counties employing a full time

county auditor; but the state auditor

has power to make audits in such
counties provided no additional ex-

pense to such counties is entailed.

MATERIAL PROGRESS

North Carolina, with over 2,559,000

people, has nearly doubled her popula-
tion in forty years. The capital in-

vested in manufactures is over $669,-

000,000, or three times what it was ten

years ago,- and the value of her manu-
factured products is now about ten
times the value of the state's manufac-
tured products in 1900. There are to-

day 1,146 textile plants in the South,
of which North Carolina alone has 513
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with 5,321,450 spindles, or a million

more than the entire South had twenty
years ago. She stands fifth in the value

of her agricultural crops, being led

only by Texas, Iowa, Illinois and Cali-

fornia in the order named. Last year
her crops were valued at $342,637,000,
with cotton at $104,370,000, with

tobacco second at $93,003,000, and corn

third with a value of $44,963,000.

The total value of her farm crops last

year was twice the value of her farm

crops ten years ago.
In public health work, North Caro-

lina ranks among the twelve foremost

states in the Union, and has moved
forward in this field faster than any
other American state. She stands first

in the birth rate, which totals 33.8 per

1,000, and seventh in mortality, the

rate being 11 per 1,000. Twenty-nine
of her hundred counties operate full

time county health departments, and

eighteen others support visiting nurses,

which account in no small degree for

her progress in health work and in the

reduction of the mortality rate.

DEBT LIMIT, SINKING FUND
PROVISIONS AND OTHER
RECENT PROPOSALS

It does not require a strain on the

imagination to realize that the state

could not embark upon so many new

enterprises nor accomplish such an am-

bitious program of highway construc-

tion, educational and welfare im-

provements and other advancements

without a material increase in her pub-
lic debt. As has been stated, the

highway program alone calls for an

outlay of $65,000,000. Permanent en-

largements of her institutions represent

an expenditure of $16,000,000, and the

school building fund required another

$5,000,000. For these three items

alone a total of $86,000,000 has been

added in less than three years to the

bonded indebtedness of the state. On

January 1, 1921, the total debt, includ-

ing $4,000,000 of short term notes,

mounted to $12,000,000. On Jan-

uary 1, 1923, the total approximated
$100,000,000, an increase of over 700

per cent in two years; and yet the vast

majority of the people are satisfied in

their own minds that such increases

have not only been justified but ur-

gently required, if the state is to main-
tain her leadership in the South and to

provide for her growing industrial,

agricultural and educational expansion.
And yet this abnormal increase of

the public debt is not due to the fact

that the state finds a ready market for

her bonds. There are sanity and in-

telligence behind this apparent orgy of

spending. Evidences of this were
shown in two constitutional amend-
ments passed by the recent general

assembly, one of which provides that
the total indebtedness of the state

shall not exceed 6 per cent of the
assessed valuation of property and the
other which provides for the setting up
of sinking funds for retirement of ma-

turing bond issues. These amend-
ments will undoubtedly be ratified

by the people at the polls next year,
and as part of the organic law, will def-

initely fix the debt limit and preserve
for all time the inviolability of sink-

ing funds.

Other recent proposals are those to

create a state medical university which
will be unrivalled in the South and
rank well with the best of the northern

colleges; an appropriation of $500,000
for the rehabilitation of the fish and

oyster industry; and a measure spon-
sored by Governor Morrison for the

establishment of state owned and
state controlled ship lines for the opera-
tion of boats between the hitherto neg-
lected ports of North Carolina and
the seaboard cities of the north. The
last general assembly created a special

ship and port commission for the pur-
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pose of studying the situation and to

report at the next session on such mat-
ters as the development of ports, termi-

nal facilities, the purchase of boats and

competitive rates. The supporters of

tli is plan believe that its operation
will eliminate the discrimination which
now exists in rates between North
Carolina and the South Carolina and

Virginia ports.

STATE REORGANIZATION

Not content with progress made in

the fields of education, industry, agri-

culture, taxation and finance, the

state is looking within and has deter-

mined that if she is properly to provide
for the new activities undertaken, she

must first set her own house in order

and develop a machine which will

function efficiently.

In 1924 the state auditor, Major
Baxter Durham, instituted a survey
of all state departments and agencies
in conjunction with the new accounting
system. As a result of the investigation
it was found that there are 66 separate
and isolated agencies, not including the

institutions, independently carrying on
state activities. For example, it was
found that seven departments were

levying and collecting taxes, and five

departments including the state board
of education, performing engineering
functions. The constitution vests in

the governor the supreme executive

power of the state and yet the legisla-
ture consistently has witheld authority
commensurate with the constitutional

responsibility. Fourteen state officers

are elected by the people, including
seven constitutional officers, and there
are twelve methods of appointment,
the majority of which divides or with-
holds completely the authority of the

governor.

Briefly summarized, the reorganiza-
tion report recommends the abolish-

ment of some 36 boards, commissions
and other agencies and the transfer of

their functions to the proper depart-
ment. Under the proposed plan, there
will be but 16 departments, each per-

forming a clear cut major function of

the state government. The heads of

these departments with the exception
of the seven constitutional officers,

will be appointed by the governor,
with confirmation by the senate, for a
term of four years and each shall be
removable by him. It also provides
for the creation of an executive budget
which shall be initially prepared by the

governor and who shall be responsible
for the financial program of the state.

It further provides for a state purchas-
ing agent in whom shall be vested full

responsibility for the central purchase
of all supplies and materials used by
the several state departments and in-

stitutions. The plan also provides for

the placing in the department of high-
ways and public works all construc-
tion and permanent improvements
whether for state departments or in-

stitutions.

All of the recommendations con-
tained in the report and embodied in the

supporting bill are to be carried out by
statutory enactment. It is contem-

plated ultimately that constitutional

amendments will be introduced for the

purpose of placing the plan perma-
nently in the constitution and thereby
limit the creation of new departments,
reduce the number of constitutional

officers to the governor, lieutenant

governor and state auditor, and pro-
vide for an executive budget.
The recommendations contained in

the report were incorporated in a bill

known as the civil administrative code
and introduced in the last days of the
session. Owing to the brief time for

consideration, no action was expected,
but the plan is now officially before the
members of the general assembly. It

will undoubtedly be a major issue at

the next session, and it is confidently
expected that it will be adopted.
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The two principal books which have been

added recently to the meagre literature of Ameri-

can state government present a marked contrast.

Walter F. Dodd's State Government is a master-

ful piece of original descriptive criticism, even

though parts of the book repeat other parts more

than is necessary. Into it Dr. Dodd has packed
in terse sentences his observations and conclu-

sions from the Illinois and Ohio reorganizations,

the Illinois constitutional convention, and his

other excellent opportunities for a "detailed and

scientific observation of the manner in which

governmental institutions work."

His book is distinctive for the number of re-

spects in which it pioneers. Such a respect is the

author's presentation of the share of the states as

states in the government of the nation a modern

and practical discussion of important relation-

ships often overlooked in these days of emphasis

upon the federal unit. So also is the detailed

discussion of local government and political ge-

ography in their relation to the state, leading to

the conclusion that "there must be over each

part of the area of a state a single local

agency performing all of the functions of local

government for that territory but also acting as

the agency of the state government therein."

Other "high spots" in the book are the dis-

cussion of the trend toward detail in constitu-

tions and the corresponding need for ease in

making constitutional changes; the chapters on

the reorganization of state administration; the

section on "Deposit of State Money" in the

chapter on "State Finance"; and the informed

and illuminating discussion of the function of

legislation, which Dr. Dodd describes as a

"hazardous occupation" because of multiplying

constitutional restrictions and the intricacies of

judicial interpretation of statutes. Legislation

is an amateur function, Dr. Dodd concludes, and

legislatures rightly are temporary bodies. The
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present disrespect for legislative bodies exists

largely because the work of legislation is haphaz-

ard and purposeless. The shortcoming may be

helped by simplifying legislative processes, dele-

gating legislative authority to other appropriate

bodies, and giving more power to local govern-

ments; and the future may see plans devised for

regular presentation by the governor of a program
of proposed legislation worked out as carefully

and in as much detail as budget recommenda-

tions now are worked out.

The book is well bound and needs to be. It

will be a handbook and an inspiration to advanced

students and researchers.

Dr. Everett Kimball, on the other hand, has

done a piece of work of different order, which

many of us at times have been sorely tempted to

do. He has taken a number of the excellent

textbooks and treatises on state and municipal

government, salvaged the points of special merit

of each, condensed them, and produced a single

volume adapted to use in college undergraduate
classes. His book, State and Municipal Govern-

ment in the United Slates, is drawn principally

from the treatises of Holcombe and Mathews on

state government and Fairlie, Munro, McBain
and Goodnow on municipal government. The
author specifically disclaims anything more than

an exposition of existing institutions, and, as

he says further, he "ventures to disagree"

with the authors of his secondary source ma-

terial only occasionally and with considerable

hesitation. But his discrimination is commend-

able, and his book concise, polished, and not

too much marred by his proneness to apologize

for facts which he dislikes. He has performed
his undertaking well. He has succeeded in

putting into 305 pages on state government
and 245 pages on municipal government prac-

tically all the meat for which teachers have

been in the habit of sending their classes through
multitudinous scattered pages of uninteresting

repetition. The usefulness of the book probably
is limited to undergraduate classes in municipal

and state government; but for many such classes

it should be a real boon.

EDWARD T. PAXTON.
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GOVEHNIIENT IN ILLINOIS. By Walter F. Dodd

and Sue Hutchinson Dodd. The Univer-

sity of Chicago Press, Chicago, 111. 1923.

Pp. 479, with charts and maps.

Government in Illinois is a well-written and

elbadare book, although rather elementary in

its treatment of the subject. The elementary

character of the book, however, is no criticism of

the value of the work. History had been written

many times by many authors, but never quite so

effectively (if we may judge by the popularity of

the book) as when it was written primarily for

children by Van Loon. Certainly we need

more of this point of approach and style of writ-

ing in the 6eld of government. Books that tell

in simple and vivid language how governments,

state and local, are organized, what they do, how

they work, and where the" poor voter" comes in

are almost as scarce as the proverbial "hen's

teeth."

Here is a book that is written with the idea of

giving the citizen, who wants to know about the

work of his state and local governments, a clear-

cut picture of the whole field. Frequent use is

made of charts and diagrams in showing the

organization of state and local governments and

the relation of the one to the other. The text is

adapted to the use of students and for this pur-

pose it should meet with general favor. The

authors are well qualified from their experience

and contact with state and local government in

Illinois and elsewhere to write on the subject.

Mr. Dodd has already written in his State Govern-

ment what is to date perhaps the best book on the

subject.

A. E. BUCK.

Careful Study of Local Government

1 The Joint Committee on Taxation and Re-

trenchment in New York state has reported

illuminatingly on local government units. This

is a portion of a more general study which the

legislature has been conducting for the last four

years under the chairmanship of Frederick M.

Davenport, for the senate, and Franklin W.
Judson, for the assembly and deals chiefly with

country and town governments. The staff has

been directed by Luther H. Gulick.

This undertaking is probably the first really

intensive research study which has been made in

this country of a state system of local govern-

i Legislative Document (1923) No. 55.

ment, outside of municipalities. It is gratifying

to note that interest in this subject originating

some ten years ago in the local efforts in West-

chester and Nassau counties, after receiving only

moderate attention at the hands of the constitu-

tional convention in 1915, has been revived to

the point where the legislature takes the initia-

tive in going after the facts in a comprehensive

way.
The time for such a development is surely

ripe. The preservation of such antiques as town

governments which have survived with but

slight changes of form since the time of the Duke

of York's Laws in 1664 is in the nature of a pub-

lic luxury, and stands in the way of effective pub-

lic service, as the report conclusively shows.

It might even be remarked that the process of

Americanization in these units is somewhat

overdue!

It is not surprising to find that such govern-

ments are operating under laws long since re-

pealed, have no budget systems and are gener-

ally wasteful, or that their collectors of taxes

sometimes come to the county treasurer with

bags of money the amount of which they do not

know, or that poor relief costs, in some instances,

a dollar for administration for every dollar dis-

tributed.

The committee recommends what are un-

doubtedly the obviously sound remedies: the

development of a really responsible county gov-

ernment with a central executive, and then, the

transfer to the county of many of the functions

now exercised by the towns. The committee

believes, however, that no uniform system of

organization and administration can or should be

imposed upon the entire state. In so far as is

possible it bases its recommendations on suc-

cessful experiments of different individual coun-

ties and towns.

The merit of reports of this kind lies largely in

the care and thoroughness in handling specific

conditions. Space forbids even an enumera-

tion of the chief of these, much less any adequate

critical comment. Suffice it to say, that the

reputation of the chairmen and the staff for

sound workmanship in public investigations has

been fully sustained.

Possibly the emphasis might be somewhat

more effective. Numerous faults are pointed

out in town and county systems. It is not al-

together clear which of these are the most serious.

Which of the several proposed remedies should

be striven for first? While these, perhaps, involve
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political considerations, it seems to the writer

that the research staff cannot fully escape re-

sponsibility for dealing with them.

The committee seems to feel that centraliza-

tion of the state administration has already pro-

ceeded too far in New York state. Specifica-

tions in support of this view are entirely lacking.

The omission is unfortunate in that it takes away
from the completeness of the description of the

influences that are really an integral part of local

government. The people of the state should be

interested to know to what extent their local

affairs are determined by these state agencies.

Such knowledge might be exceedingly whole-

some at election time.

The interesting thing will be to see how readily

up-state New York receives the valuable informa-

tion which this report contains. Or will they
remain content to be bound by tradition origi-

nated by an ancient and long since disintegrated

scion of the house of York?

H. S. GlLBERTSON.

Sources of New York City Government

Arthur W. MacMahon of the Department of

Public Law of Columbia University has done a

careful piece of work on a technical subject in his

book entitled The Statutory Sources of New York

City Government. It is potentially of consider-

able value in connection with future efforts to

revise the charter and other local laws affecting

New York city. It may be commended also to

anyone curious to know why charter revision

in this city has always been such a back break-

ing job as contrasted with the easy off-hand

way in which some of our western cities produce
for themselves over night a new system of local

government.
Mr. MacMahon points out that bulky and pro-

lix as is the present city charter, passed by the

legislature in 1901, it did not even start out as a

completely inclusive body of local laws. It left

unrepealed all prior legislation which was neither

"inconsistent" nor "the same in terms or in

substance and effect." In particular this left

standing many of the provisions of the Con-

solidation Act of 1882, which in its time con-

tained a more complete codification of New York

City Law than has since existed.

Any complete examination however of the

still existing legal sources of the city's govern-
ment must go back through a long history of

special local legislation affecting the many mu-

nicipalities and the several counties which were

absorbed into the greater city. Many of the

old rights and powers have been handed down to

the present municipality by broad and vague

statutory clauses. Even the ancient royal

charters must not be wholly ignored.

Since the passage of the present charter in

1901, in addition to very numerous amendments

to this charter, the legislature has passed more

than a thousand other local bills which entirely

disregard the charter though specially aimed at

the government of New York city or specially

affecting the interests of its inhabitants.

The author of course mentions also general

statutes of the state having a special bearing

upon the city. The more significant of these are

by no means the important sounding "General

City Law" and the "General Municipal Law"
but such statutes as the Public Service Commis-

sion Law and the Tenement House Law. All of

which goes to show that the city's existing body
of law is an intricate web which can not be un-

raveled by even the closest attention if it be di-

rected solely to what is known as the city charter.

Charter commissions in the past have been

either too timid or too busy with structural

changes to attempt to codify and compress this

vast complex of laws.

The author goes on to review various attempts
to empower the local authorities in one way or

another to change the sources. In particular

he sets forth the gradual development of the

principle of the conditional repeal of legislation.

This was applied in the charter of 1897 as affect-

ing the local building laws. All the old laws

wererepealed contingent upon local enactment of

a building code. In the charter of 1901 there

was a contingent and suspensory repeal of forty-

six designated charter sections. It has also been

used in a grant of local power to fix salaries irre-

spective of provisions of existing laws. The pow-
er of the legislature to use these devices of con-

ditional repeal has been judicially sustained,

especially in the case of Cleveland vs. Wateriown,

222 N. Y. 159.

This very brief review may be closed by quot-

ing one of the chief final recommendations as to

processes of revision.

"The search for a practicable method of dis-

posing of the masses of special statutes not

covered in the charter leads to a final alternative.

This method combines features of the two

schemes of conditional repeal already discussed.
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In its bare essentials, it would involve the

following steps: (1) the enactment of a new and

shortened charter, to take effect upon a date

fixed at least two or three years in advance; (2)

the provision therein for the repeal, as of that

date, of all statutes or parts of statutes affecting

the government of New York city except such as

the legislature might specifically reserve from

repeal; (3) the concomitant requirement that in

the meantime a local body (appointed, perhaps,

by the law department of the city) should examine

all legislation thus subjected to repeal and should

prepare an orderly consolidation of whatever in

it was of current use; (4) thenceforth, this con-

solidation would be subject to local modifica-

tion."

If the pending amendment to the New York
state constitution for enlarging the powers of

local self government is ratified this fall, the au-

thor of this interesting book can do a further

service by writing another chapter or two to

relate his subject more directly to the new and

still difficult problems which will then be created.

RAYMOND V. INOERSOLL.



ITEMS ON MUNICIPAL ENGINEERING
EDITED BY WILLIAM A. BASSETT

The Need for Uniform Regulations Governing
Motor Truck Operation. The present variation

in state requirements governing the operation of

motor vehicles has been for a considerable time a

source of frequent annoyance and illustrates the

need for universal standards governing such

matters particularly as lighting, rules of the road,

etc. More recently the enactment of legislation

regulating the loading of trucks, in some cases

substantially reducing the permissible loading,

has created a difficult situation where two con-

tiguous states have somewhat widely varying

requirements governing this matter.

An unusual example of this kind is that of the

two states, Michigan and Ohio. The advantage
lies with the Ohio truck owner operating in

Michigan as the maximum requirements of the

Ohio law are well within the Michigan provisions.

However, trucks operated by the Michigan
owners while complying with the law of their own
state may be held for violations when operating
over Ohio roads. In the matter of permissible

gross weights there is considerable difference in

the requirements of the two states. The Michi-

gan law sets a maximum gross weight of 14 tons

to be reduced by 1927 to ten tons while the gross

weight permitted at the present time in Ohio is

limited to ten tons. A maximum of 18,000

pounds on one axle is permitted in Michigan
while the requirements in Ohio is 16,000 pounds.
The loading per inch width of tire is 600 pounds
in Michigan while in Ohio this ranges from 450

to 800 pounds per inch depending upon the type
of tire used.

A 40-foot length truck unit is allowed to

operate in Michigan while in Ohio 30 feet is the

limit. A truck train in Michigan is limited to

60 feet and in Ohio 85 feet is permitted. There

is also a variation in the speed laws of the two
states. In Michigan trucks or truck trains

whose total weight aggregates 9 tons and which

are more than 40 feet long are limited to 15 miles

per hour. The Ohio laws limit trucks with

rubber tires weighing more than six tons to 12, 18

and 21 miles an hour depending on the districts

in which they operate. A truck train consisting

of one or more trailers is limited to 8 miles an

hour in Ohio and trucks with steel tires and

weighing more than 6 tons are limited to 10 miles

an hour. The limit in Ohio for trucks equipped
with solid tires and weighing more than 4 tons is

12 miles in some districts and 15 in others. In

Michigan trucks weighing from 4 to 9 tons are

limited to 20 miles an hour and those ranging
from 2\ to 4 tons are limited to 25 miles an hour.

Conditions such as these enhance materially

the difficulty of effective regulation of truck

loading. If Ohio officials enforced the require-

ments of that state uniformly on trucks traveling

from Michigan undoubtedly it would result in

situations producing frequent causes of disagree-

ment with the likelihood of delay to traffic and

possibly financial loss. A Michigan shipper

operating within his state in accordance with

the law in so far as loading is concerned would

naturally feel agrieved and hostile towards any

attempt on the part of Ohio officials to interfere

with the loading of trucks after crossing the

boundary between the two states. At the same

time Ohio officials should take prompt action to

enforce such requirements as may be deemed

essential to the preservation of the state road

systems.

Unquestionably one of the most serious needs

in respect to traffic regulation is the universal

adoption by the states of a sound schedule gov-

erning truck loading. Such a schedule should

recognize the type of road construction and its

carrying capacity and its enforcement would

demand careful routing of traffic over roads

according to their carrying requirements.

Sidewalk Arcades to Relieve Street Traffic

Congestion. The construction of sidewalk

arcades along certain of the more important

streets of New York city, which are at present

seriously congested by traffic, is recommended by
Arthur S. Tuttle, chief engineer of the board of

estimate and apportionment of that city, as a

means of relieving the congestion. Although
traffic congestion is pronounced in many streets

throughout the city, the greatest need for relief

exists along the north and south avenues of

Manhattan. These thoroughfares during cer-

tain hours of the day are filled with traffic almc
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to capacity. The most conservative estimate of

probable increase in traffic during the next few

years indicates the likelihood of a most serious

situation within that time unless provision is

made for a material increase in street space.

The logical solution would, on the surface, appear

to be merely a matter of street widening. How-
ever the congestion occurs on streets where the

value of land and buildings is so high that relief

through street widening could be obtained only

at very great expense.

The construction of arcades offers a means of

providing relief in an effective way without

necessitating the complete destruction of build-

ings or the withdrawal from taxation of large

areas of great value. There are a few examples
of sidewalk arcade construction in this country

although extensive application has been made
of this plan in European cities. In New York

the Municipal Building along Chambers Street

is perhaps the best example of arcading although

differing from the ordinary in that the building

itself bridges the entire street. At the same time

this gives an excellent idea of the practicability

of constructing such arcades without in any way
detracting from the appearance of a building.

The general effect of an arcaded sidewalk is also

illustrated by the Madison Square Garden on

the east side of Madison Avenue between East

26th Street and East 27th Street, although this

structure does not constitute true arcading as

there is no overhanging building.

A well-known arcade in Paris, which in its

character and location offers conditions in a way
comparable to those along, say Fifth Avenue,

New York, is the Rue De Rivoli, the famous

shopping street of Paris. It is stated that the

absence of sunlight in the shop windows along
that thoroughfare is not considered a disadvan-

tage to the display of goods but rather that the

artificial lighting necessary enables more artistic

effects than would ordinarily be possible.

In discussing the practicability of carrying out

the arcade treatment along New York streets

under powers now held by the city, Mr. Tuttle

calls attention to the following details in the

contemplated treatment: The arcaded area

would include a width of from 15 to 20 feet in

streets where the depth is at right angles to the

street line and a width ranging from about 13

feet to about 16 feet in cases where the arcade

would traverse the longer dimensions of the lot.

The rights to be taken by the city would extend

from a plane 3 feet below the street grade to a

plane adapted to the building development which

has taken place or is expected to take place.

Provision would be made permitting private use

of certain areas within the arcade for the support
of the overhanging building. Also the city

would have to take rights for the support of

sidewalks in case it was not allowed to support
them from walls or columns of the abutting

building.

The report states that in taking easement

rights of this character it is assumed that the city

would secure all necessary authority for improv-

ing and utilizing the space reserved for columns

in the arcaded area pending their construction

as well as the right to install in them street light-

ing facilities, fire pressure hydrants, fire alarm

and police telephone facilities and mail boxes.

The arrangement contemplated indicates that

ample rights may be acquired by the city for

sidewalk arcades without seriously interfering

with the private utilization of the areas above

and below these. However, in order to accom-

plish this without undue damage to improve-
ments the arcaded area must be so laid out as to

conform so far as possible with the structual

details of existing buildings. Another detail of

the proposed plan is to place the curb line 3 feet

outside of the building line or the exterior of the

arcade. This is said to be a somewhat greater

distance than it usually provided for but has the

advantage in that it furnishes space which can

serve as a safety zone for pedestrians and also

protect the columns of the arcade against possible

injury from passing vehicles which in many cases

project far beyond the wheel base of the vehicle.

Investigations made of the intensity of traffic

crossing 42nd Street indicates that the installa-

tion of arcades on the line of each of the intersect-

ing streets would enable increasing the number

of traffic lanes along those thoroughfares from

55, the present limit, to about 105, thus nearly

doubling the present capacity.

One obstacle to the application of the principle

of arcading in American cities is the widely vary-

ing architectural conditions that exist. The

construction of sidewalk arcades even for a single

block, unless that block happened to be occupied

by one building or by a group of buildings with

similar architectural treatment, would be liable

to result in a sort of architectural hodge-podge.

The wide variation in the height of the first

story of adjacent buildings obviously would en-

hance materially the difficulty of securing a

uniform and satisfactory design. Also it is

quite probable that the acquisition of necessary

easements for the construction of arcades could
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only be obtained after long delays and considera-

ble expense.

The stand has been taken with considerable

justice by many engineers that arcading does

not offer a solution of the traffic congestion

problem but is merely a palliative. At the same

time the proposal made for this method of treat-

ment by Mr. Tuttle would appear to offer a

relief from a situation already serious and which

will become more so each year at a cost far lower

than any other method would entail. At least

this proposal deserves most careful consideration

both by the city government and the interested

public.

Controversy over Paving Contracts in Bos-

ton. A recent sharp controversy between the

Boston Finance Commission and the city gov-
ernment with regard to the policy followed by
the latter in the award of contracts for paving
work discloses a situation local in character but

one that involves the application of principles

ordinarily recognized as governing such matters,
which are of more than passing interest. The
Boston Finance Commission has taken exception
to the action of the city government in respect
to the following matters relating to paving
contracts:

1. The practice of limiting alternate-type
contract proposals for bituminous street pave-
ment construction to sheet asphalt and Warren-

ite-bitulitbic;

2. The award of paving contracts to other

than the low bidder;

3. Unnecessary delay in advertising and

awarding contracts for street improvement work.

Before discussing the various points raised by
the Finance Commission in respect to these

matters, it is desired to call attention to the rela-

tion of that body to the city government. The
Boston Finance Commission was appointed in

1907 by the mayor of the city under authority
of the city council. The commission comprises
seven members, one person being nominated by
each of the following organizations: The Boston

Chamber of Commerce, The Associated Board
of Trade of Boston, The Boston Real Estate

Exchange, The Boston Merchants' Association,

The Boston Clearing House Association, The
Boston Central Labor Union and the citizens

associations of Boston. The members of the

Finance Commission serve without pay but are

authorized to employ such experts, counsel, and

other assistants as are necessary to carry on the

work of the commission. Subsequently the

Massachusetts legislature conferred on the com-

mission broad powers in the matter of conducting

investigations concerning the administration of

the city government. Established originally to

examine all matters pertaining to the finances of

the city, the scope of the work of the commission

has been extended from time to time until it has

included problems relating to most of the im-

portant activities of the city government. More-

over, in general the Finance Commission has

furnished valuable service to the city government
and served a distinctly useful purpose.

With regard to the practice followed by the

city government in the matter of advertising

contracts for bituminous pavement construction,

the Boston Finance Commission, in a letter to

Mayor Curley published in the Boston City

Record of March 31, makes the following

statements:

1. Last year in the large cities of the United States

there were laid 79,100,000 square yards of bituminous

pavements, of which 56,500,000 square yards, or 74 per

cent, were sheet asphalt.

2. Sheet asphalt is the standard bituminous pavement
for heavy traffic in all the large cities of the United

States except Portland, Oregon, and Boston.

3. The use of bituminous pavement other than sheet

asphalt is confined to streets of light and medium
traffic and to country roads.

4. Last year in Boston in twenty instances (compris-

ing practically all that was done) competition was re-

stricted to two kinds of bituminous pavement, sheet

asphalt and Warrenite-bitulithic, the latter an untried

type of pavement in Boston.

5. These two types of pavement were put in competi-

tion with each other, although it is well known that the

cost of manufacturing and laying the Warrenite-bitu-

lithic pavement is about one-third less than the cost of

manufacturing and laying sheet asphalt.

6. In fifteen of the twenty instances, sheet asphalt

was offered at lower prices than Warrenite-bitulithic,

yet only four of these lowest bidders were awarded the

contracts. Eleven awards were for Warrenite-bitu-

lithic at a higher price. Seven of these eleven awards

were made to the Warren Brothers Company at $34,600

in excess of the lowest bids. This company claims to

be the owner, under certain patents, of Warrenite

bitulithic.

7. This procedure cost the city, figured on the basis

of the bids, $36,917.75. But a greater cost to the city

is still to come, due to the necessity of excessive repairing

and an earlier replacement of the entire pavement than

would be necessary if the more substantial kind of

pavement had been chosen.

It is not the intention of this magazine to

participate in any discussion of the relative

merits of sheet asphalt or Warrenite-bitulithic

pavements for various conditions. Both of

these pavements have their field of usefulness.

Nor is it intended to lend support to a policy
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followed by the city of Boston which is, to say

the least, of doubtful wisdom. At the same time

the sweeping criticism made by the Finance

Commission with respect to the matter of com-

petition between sheet asphalt and Warrenite-

bithulithic for paving purposes would indicate

either that the Finance Commission was ill

advised on this particular subject or did not

consider carefully local conditions.

It appears that a considerable part of the

bituminous paving work in Boston under discus-

sion was to be laid on water-bound macadam or

foundation of a similar character. Experience
elsewhere has demonstrated the practicability of

using either sheet asphalt or bituminous con-

crete such as Warrenite-bitulithic advanta-

geously under such conditions. Also it should

be noted that Warrenite-bitulithic pavement as

now laid is two inches thick. The lower layer,

approximately 1] inches thick, is of a material

which is similar in composition to the so-called

close binders used in standard asphalt construc-

tion, and also similar to the old type of bitulithic.

Over this layer, while hot and before rolling, a

second thin layer is spread. The surface mate-

rial is of a mixture similar either to sheet asphalt

surfacing mixture or to the Topeka mixture,

so-called, depending on the proportions of sand

and small crushed stone used. The two layers

are rolled together, making a pavement approxi-

mately 2 inches in total thickness.

It is quite true that sheet asphalt has been

used more extensively than any other type of

bituminous pavement for paving purposes in

American cities. At the same time there is an

increasing use of asphaltic concrete pavement
construction by cities even under conditions

of heavy traffic. That properly constructed

asphaltic concrete will successfully withstand

intensive traffic has been demonstrated by nu-

merous examples among which is the famous

heavily travelled Michigan Boulevard of Chi-

cago. A decided advantage possessed by asphal-
tic concrete over many other types is that it

permits ordinarily the utilization of local con-

struction material. There is also a disposition

on the part of many engineers to look with favor

on asphaltic concrete pavement construction for

city work on account of its freedom from "shov-

ing" which is at times a troublesome characteris-

tic of sheet asphalt.

In the matter of cost of manufacture and lay-

ing it is entirely possible to have conditions that

would result in a favorable comparison between

a three inch sheet asphalt pavement and one

comprising a two-inch Warrenite-bitulithic of

the type now laid. It is true that the abundance

of crushed stone, in the vicinity of Boston, of a

quality suitable for road purposes, should enable

securing lower prices for the latter type of pave-
ment than could be obtained for sheet asphalt.

This point, apparently, was not emphasized in

the report of the finance commission. All in all

the commission's criticisms of the policy followed

by the city in respect of the selection of type of

pavement together with the claims made of

substantial losses resulting from such policy are

not particularly convincing.

The Finance Commission is on sounder ground
in its criticism of what appeared to be unfair and

arbitrary methods followed by the city govern-

ment in the award of contracts to other than the

low bidder. There are conditions where a

practice of this kind is justified in order to exclude

undesirable bidders. The facts published with

regard to examples of this sort of discrimination

in the award of paving contracts by the city

government of Boston do not indicate that any
such action was required in order to protect the

city's interest. Also the Finance Commission

is on firm ground in its criticism of the delay in

advertising and awarding paving contracts.

Sound policy in this matter demands that con-

tracts for paving work should be advertised as

early in the year as possible. This practice

attracts competent contractors and results in

more favorable prices and a better assurance of

satisfactory work than obtains when there is

unnecessary delay in awarding street contracts.

Unquestionably the city government of Boston

should consider seriously correcting certain of the

obvious defects in its policy governing public

works contracts. The facts disclosed in the

Finance Commission's recent report on paving

contracts amply demonstrate the need for a

change. In bringing this matter to the attention

of the public the Finance Commission has done a

real service. It is unfortunate that in doing this

service the Commission should have permitted

the publication of statements on such an im-

portant matter as the selection of pavements
that were inconsistent with recognized practice

and somewhat misleading in character.

There is a place for more organizations such

as the Boston Finance Commission. The
service furnished by these commissions should,

however, always be of the highest professional

standard and free from prejudice.
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Soldiers' Bonus Measures Total Many
Millions. The Bond Buyer (New York) re-

cently reported on what the states have done on

the soldiers' bonus. Twenty-six states have

taken steps to reward their ex-soldiers with an

extra money payment. Only five states have

made unsuccessful efforts to do so, and in only
one of those, Oklahoma, have the voters refused

approval. Seventeen states have taken no

action, unsuccessful or otherwise, towards the

payment of a bonus.

Sixteen states have sold bonus bonds aggregat-

ing $242,300,000. Four states have authorized,

but not sold, bonds amounting to $65,850,000.

Bond issues proposed but not yet authorized in

seven states total $99,100,000. The proposed
bond issue in those states which defeated the

project totaled $99,000,000.

definite results of these enquiries have been

recommendations that the ministry of health be

given clearly defined power to compel or act in

place of any defaulting authority which refuses

to perform its duty in administering the law with

regard to smoke. It is proposed also that there

should be a general legal obligation on all manu-

facturers, users and occupiers of any business

premises or processes to avoid pollution of the

air by smoke, grit or other noxious emissions.

The recommendation was made that the ministry

of health should be empowered to fix standards

from time to time, and in any case, in which the

emission exceeds the standard so fixed, the onus

of the proof that the manufacturer is using the

best practicable means should be on the manu-

facturer.

ROBERT P. SKINNER.*

Smoke and Atmospheric Pollution in London.

The medical officer of health of the city of Lon-

don in a report for the year 1922 states that a

critical examination of the air in the city was

commenced in 1914, as a consequence of which

certain interesting results have now been ascer-

tained. The tables showing rainfall and the

amounts found of insoluble matter, tar, soot and

dust, also the soluble matter, together with the

sulphates, ammonia and chlorine and the vol-

umes collected have been recalculated into met-

ric tons per square kilometre during each month.

One metric ton per square kilometre is equivalent

approximately to 9 pounds per acre, or 2.56 tons

per square mile. Thus, it appears that in the

month of June, 1922, the amount of deposit reg-

istered as falling in the city of London is 21.17

tons per square kilometre, which is equal to 54

tons avoirdupois, estimating the city as having an

area of one square mile. Of this mass of dirt

approximately 18 tons were soluble and 36 tons

were insoluble and consisted of tar, carbon and

grit. From January 1 until December 21, 1922,

the amount of impurity at noon has varied from

half a milligramme to three milligrammes per
cubic metre of air; this latter figure includes

times when there has been a fog. The most

Work of New York Women's City Club. The

Women's City Club of New York carries on its

civic work through seven activities committees,

listed under the titles of Correction, Education,

Public Health, Housing, Industry, Living Costs

and Recreation. During the time that the

state legislature is in session a special legislative

committee is formed of the activities committee

chairmen and club members well qualified to

assist in the consideration of bills so that club

action in opposition to and endorsement of

measures may be intelligent and informed. The

members are especially interested in measures

and activities concerning the welfare of women
and children, public health and the home.

The policy of the club has been to keep the

number of major committees small and to form

sub-committees on special phases under each

subject. For instance, the formation of a sul

committee on mental hygiene, under public

health, has just been authorized by the board

directors.

By affiliating with several joint conferene

and organizations interested in education,

duction of living costs, recreation, and simil

problems, and by co-operating closely with othe

1 American Consul General, London.
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civic and social welfaie groups, much progress

is made and unnecessary duplication eliminated.

The club works in co-operation with the city

departments and bureaus, which call on it

repeatedly for advice and support and which

have been most co-operative.

During the last few years special campaigns
have been carried on for extending the visiting

teacher work in our public schools, abolishing

tenement home work in the city of New York,

the erection of a suitable house of detention for

women, adequate increases in salaries for civil

service employees, the preservation of the in-

tegrity of the civil service system, co-operative

housing, especially for workers' families, the

extension of occupational therapy in our city

institutions and hospitals, and for other causes

vitally affecting our civil welfare.

MARY F. ScHONBERO. 1

M. O. in Ashtabula, Ohio. In connection

with the report on the operation of the Detroit

municipal street railways it may be of interest to

know something of the experience of Ashtabula,

a much smaller city than Detroit, which has been

operating the municipally owned street railway

since August, 1W2. The following statement

from City Manager W. M. Cotton is self ex-

planatory. It covers the first eleven months of

municipal operation and is as of June SO, 19-23:

Purchase price of property (August 1,

1922) $150,000.00
Bonds issued to rehabilitate the system . . . 100,000 . 00

Total revenues, August 1, 1922-June 30,

1923 $101.951 . 10

Operating expenses (no depreciation in-

cluded) 85.274 . 15

Net $16.676.95
From the proceeds of the bonds:

New equipment purchased $73,760.08

Repairs to roadbed, etc 26,239 .92

From net earnings:

Extraordinary repairs .

$100.001.00

$9,048.05

I have not deducted depreciation, but since it is the

intention to retire the bonds out of earnings, the amount
available for such retirement is sufficient to more than
cover depreciation. Also I have not made any allow-

ance for taxes, since in Ohio a municipally owned
utility is exempted from taxation. Whether proper or

not, this is a fact.

The number of passengers is greatly in excess of the

same months last year, each month showing an increase

Civic Secretary, Women's City Club of New York.

of between 35 and 40 per cent. This is due to increased

service, regular operation, new equipment, etc.

It is of course too early to say the venture is an entire

success, but the indications are that the matter is work-

ing out excellently. A fare reduction is planned August
first for part of the lines, for the short distance rider.

If this increases the number of passengers as expected
it may be possible for the city to reduce the fare for the

entire lines.

The editor may be permitted to add that the

street car system is only one of the activities

which the city manager must handle. He is

giving the people a quality of service such as no

private enterprise could command for the salary

involved.

The California Budget Muddle. Last Novem-
ber the people of California adopted a budget
amendment to the state constitution, the es-

sential feature of which was to fix responsibility

for budget making on the governor. Under this

amendment the governor must submit to the

legislature a complete budget of proposed ex-

penditures and anticipated means of financing

accompanied by an appropriation bill. The

governor is given the power after the appropria-
tion bill has passed the legislature to reduce or

eliminate any item in it, and his veto stands

unless overridden by a two-thirds vote of the

legislature.

Well, here is what has happened so far this

year. Governor Richardson in his campaign

speeches stated that he would reduce the state

budget by some five or . ten million dollars.

When he came into office he submitted a budget
to the legislature that did make about that

amount of reduction, but in making this reduc-

tion he seems to have cut into the constituent

interests of some rather prominent members of

the legislature. This brought on a fight in the

legislature, which resulted in boosting a lot of the

items in the governor's budget. When the

appropriation bill came to the governor for his

approval he proceeded under the authority

given him in the budget amendment to put the

items back to the same figures as those of his

original budget proposal. The legislature then

failed to muster a sufficient vote to override his

changes, and so the appropriation bill stands.

Recently the state employees, that were elimi-

nated because of appropriation cuts, have been

vociferous in their criticisms of the administra-

tion and the opposition newspapers have taken

up the fight in their behalf.
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As the situation now stands under the budget
amendment the governor and the legislature

each have the power of veto over the financial

proposals of the other. The governor can cut

down any appropriation made by the legislature

that has not been recommended by him and it

takes a two-thirds vote to override him. The

legislature can cut down any appropriation

proposed by the governor and he has no recourse.

Another difficulty about this year's budget

procedure seems to involve some trouble for the

administration. The governor did not include

in his budget bill the appropriations for so-called

self-supporting departments, like the fish and

game commission, and certain continuing ap-

propriations. The real reason for this seems to

lie in the fact that it would apparently increase

his budget some ten or fifteen million dollars

over the budget of the preceding biennium.

While a perfectly good explanation could be

made of this apparent increase, it seemed better

from a political standpoint not to have to make
it. Now, the state comptroller has refused to

draw his warrant for any expenditures not in-

cluded in the budget bill on the ground that the

budget amendment requires that all appropria-

tions of whatever character must be included in

the budget bill. This is only one of the legal

questions that has arisen from the operation of

the budget amendment.

Another important question involves the

power of the governor to wipe out an institution

established by law merely by eliminating the

appropriation for it from the budget. This is a

power that does not seem to have been con-

templated before the budget amendment was

adopted. However, the budget as presented

by the governor attempted to exercise this power
with regard to some of the state agencies. This

attempt was subsequently abandoned, but the

question remains and will probably be brought

before the courts. Of this and other things that

have contributed to the budget muddle in

California, we expect to hear more anon.

A. E. BUCK.

Further Comment on Bonded Debt of Cities.

In the comparative bonded debt statement of 36

cities as of January 1, 1923, appearing in the

May REVIEW, page 245, certain figures require

further explanation.

Mr. George M. Link, secretary of the board of

estimate and taxation, Minneapolis, has called

attention to the fact that the gross total bonded

debt as reported for Minneapolis, $37,512,106,

includes the portion of special assessment bonds

assumed by the city, amounting to $2,684,906.

The total of street and park improvement bonds

outstanding on January 1, 1923, was $9,304,086,

and in the compilation the portion of such bonds

standing as an assessment against benefited

property, totaling $6,619,180, was deducted.

The details as to purpose of issue of the general

bonds reported, $19,775,606, were not called for

at the time of preparing the tabulated statement,

and it was therefore not brought out that the

portion of special assessment bonds assumed by
the city, amounting to $2,684,906, was included

therein. If this latter amount be deducted

from the gross total reported for Minneapolis,
the revised gross total will be $34,827,200, and,

assuming no change in the sinking fund, the per

capita debt will be $83.60.

In this connection it may be noted that the

portion of special assessment bonds assumed by
the city is included as a part of the obligations of

the city of Minneapolis which affect the net

bonded debt of the city, whereas the bonds

assessed against benefited property are legally

deducted from this gross debt.

The figures for Toronto and Montreal, also,

include the city's share of local improvements
bonds, due to the fact that in collecting the

statistics from the several cities, request was not

made for an itemization of the amount reported
under the heading "general bonds" to show the

details by purpose. This itemization would

have disclosed any special assessments bonds

assumed by the city.

The figures for Toronto should be revised to

read:

General city bonds $44,624,952 . 00
Gross total bonded debt 131,359,930 . 00

Sinking fund 24,085,275.00
Net total bonded debt 107,274,655.00
Per capita net debt 202 . 76

The figures for Montreal should be revised to

read:

General city bonds $115,328,069 .00

Gross total bonded debt 138,717,121 .00

Sinking fund 13,645,912.00
Net total bonded debt 125,071,209.00
Per capita net debt 202 . 22

Thus, the figures for Toronto and Montreal

are revised to correspond with the figures of the

other cities. However, for these two cities the

portion of special assessment bonds assumed by
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the city are not deducted, as proposed for Min-

neapolis, as the amounts thereof are not available

at this writing.

It becomes a matter of judgment and opinion

whether the city's portion of special assessment

bonds should be deducted, as proposed by Mr.

Link. The compiler of the data concludes,

after some consideration, that it would be il-

logical to deduct them, because they constitute

in fact a part of the bonded debt outstanding in

the name of the city. The commentary ac-

companying the tabulation stated, with respect

to special assessment bonds, that they "by law

are omitted in calculations of the bonded debt."

Yet the city of Minneapolis cannot omit con-

sideration of the city's portion of special ttntm

ments. When it is added in the commentary,
"We omit any consideration of them," it requires

no stretch of the imagination to appreciate that

the bonds outstanding against benefited prop-

erty properly may be omitted from considera-

tion. To omit the city's portion, when the city

adopts the special assessment method of financ-

ing its portion of the cost of such improvements,
is unreasonable when consideration is given to

this principle of financing as applied to the tax

rate, and this study is a complement to the tax

rate compilation published in the December,
19**, REVIEW. Obviously, the tax rate is

lower than if the city finances these costs

through annual tax levies, and yet the bonded
debt is lower if the burden is not included as a

part of the bonded debt.

However, when the facts are submitted in full,

the reader who is interested may arrive at any
conclusion he may desire, and so the compiler
lias been glad to furnish the additional data.

As one correspondent wrote him: "This experi-
ence only shows the difficulty of making com-

parative statistics comparable, with the lack of

standardization of terms, great differences in

methods of financing, and the natural dangers

resulting from collecting information by corre-

spondence, which is the only way in which they
:an be collected."

C. E. RlGHTOR. 1

Rent Control Legislation in the United
States.* In connection with the consideration

I the question of whether rent control legislation

was necessary or desirable in Pennsylvania and

Detroit Bureau Governmental Research.
1
Reprinted from Houting Betterment.

more especially for the city of Philadelphia, the

Philadelphia Housing Association recently made
a study of the extent to which attempts had been
made throughout the United States to control

the evil of excessive rents.

While this study is necessarily not a complete
one, the facts disclosed by it are of considerable

interest. In response to letters sent to cities

reported to have enacted emergency rent legisla-

tion a number of replies were received and the

association has analyzed the various measures

adopted. The replies indicate two major forms
of control: (a) Modification of Landlord and
Tenant Laws, and (b) The Creation of Rent

Adjustment Commissions.

One or the other of these methods has been

tried in New York, New Jersey, Illinois, Massa-

chusetts, Colorado, Delaware, Maine, Wisconsin,
the District of Columbia and Portland (Ore.),

Boston, Seattle, Milwaukee, Denver, Akron and

Dayton.
The Wisconsin law, like the Washington,

D. C., and the Denver laws, empowered a com-
mission to determine reasonable rents, to pre-
scribe lease forms, to fix damages for violations of

leases and to prosecute for non-compliance of

orders issued.

The New York, New Jersey and Illinois

legislatures and legislatures of other states,

changed their landlord and tenant laws thereby

enabling tenants to defend themselves by court

action, pleading the rent asked unjust and op-

pressive and, as a complementary control, by
restricting the power of the landlord to bring

summary dispossess proceedings for non-pay-
ment of increased rentals or for any subterfuge
that might be attempted to accomplish the same
end. These legislatures left the decision to the

courts as to what constitutes a reasonable rent.

In opposition to rent control, it is alleged that

the courts are clogged by rent cases, but such was
not found to be the case, save in rare exceptions.

In practice these laws and commissions have

brought about certain uniform results. Thus
the Chicago city council committee reports:
"The courts in one year disposed of 17,803 law

suits involving rents which practically finished

the calandar of this classification during the year.

Disputes are usually settled on an average
within 10 days after complaint." The District

of Columbia rent commission disposed of 3,046

complaints from December 1, 1921, to November
30, 1922. The Denver commission, during the

seven months it was active, handled over 2,000
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cases without having had a single appeal taken

to the courts. In Manhattan alone, the courts

handled during 1922 about 150,000 increase of

rent cases and as many cases of summary pro-

ceedings for possession of premises, while the

city counsel of Trenton states, "The district

court of Trenton has not been clogged with

litigation arising out of tenantry matters."

It has been alleged that rent laws restrict

building. In no city where they have been in

force has the building program been retarded.

In New York where rent control was most

active, the 1922 building program was one-fourth

of the total program of the country and dwelling

construction exceeded that of all other large

American cities.1

Denver writes: "The average builder was

satisfied with the fairness of the percentage

allowed for rents by the commission" and "the

building program did not suffer."

The Chicago city council committee reports:

1 The fact should not be overlooked that in New
York City along with the rent-control legislation there

has been during this period the tax-exemption of new

buildings for a 10-year period. (Editor, Housing

Betterment) .

"The Illinois rent laws in no way discouraged

building. Many millions of dollars have been

spent in building houses since the passing of this

law. Building is going forward in leaps and

bounds." Chicago's housing permits in 1922

were 86 per cent over 1921 and 20 per cent over

1916 a banner year for most American cities.

Rent laws have been effective where adopted

and consistently enforced. Those speculative

investors who, as temporary landlords, gouge

their tenants have had a warning that they must

justify rental increases wherever made. The

common experience of rent commissions has been

that after the commissions become active the

number of cases of outrageously high rents have

decreased. Neither courts nor commissions

have restricted rents so that returns fall below a

fair earning on the investment. Both have

found many cases before them where the in-

creases asked were not excessive. Rent laws

have not disturbed legitimate barter between

landlord and tenant but they have controlled

the new crop of get-rich-quick speculative inves-

tors that have arisen because of the emergency
created by the housing shortage.

BEBNAED J. NEWMAN.

H. CITY MANAGER NEWS

BY JOHN G. STUTZ

Executive Secretary, The City Managers' Association

Richard Biehl, who has been manager of

Westerville, Ohio, for the past seventeen months,

has tendered his resignation from the position,

and the resignation has been accepted by the city

council. Mr. Biehl expects to engage in con-

sulting work, and to further the city manager

plan of government in the west.

John N. Edy, formerly of Helena, Montana,
with sixteen years of public service experience,

has been employed as manager of Berkeley,

California.

Hunter K. McGee, formerly connected with

the engineering department of Clarksburg, West

Virginia, was appointed city manager of Beau-

fort, South Carolina, taking office June first.

Sam Bothwell, engineer and supervisor of

public works of Tyler, Texas, has resigned that

position with the city July first to accept the

position as first city manager of Longview.

Leroy Trice, for many years manager of the

1. & G. N. Railway, is now serving as city

manager pro tern.

C. F. Price of San Francisco, California, for

eleven years connected with the engineering

department of the California state highway

commission, took up his duties July first as

manager of San Mateo, California.

B. J. Pardee, who has had twenty-five years-

experience in engineering and managerial work,

has been appointed manager of Visalia, Cali-

fornia. Mr. Pardee was formerly with the

state highway commission, is a graduate engi-
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neer, and was also with the Associated Pipe Line

Company. His reputation was such that he

was recently called to Coalings to straighten out

city affairs, and one of the first acts there was to

establish a natural gas system, which is bringing

the city considerable revenue.

On Monday, June 4, E. H. Hawkins, former

city manager of El Dorado, Kant* it. was ap-

pointed manager of Kinsley. Mr. Hawkins is a

civil engineer and has bad experience in the

managerial field in the state of Kansas.

In an Election held the latter part of May, the

city of Fernandina, Florida (pop. 5,457), gave a

majority of 36 in favor of the ratification of the

commission-manager law passed by the state

assembly in 1921. The charter is the same as

that now in effect in Tallahassee save for a few

changes in the bonds of city officials.

*

We Are Informed by A. J. Titus, mayor of

Cherokee, Oklahoma, that this city, which was

operating under the city manager plan by ordi-

nance, has abandoned that form of government
in favor of the commission form.

George Lewis assumed his duties as city man-

ager of Tulare, Texas, during the month of May.
He is and has been for the past fifteen yean, a

resident of the city. For the past fifteen years

lie has been engaged in the practice of engineer-

ing.

D. L. Struthers, former city manager of Wil-

mington, North Carolina, and for the past two

fears county highway engineer of Gaston county,

was appointed manager of Gastonia, North

Carolina, on May 14, to succeed W. J. Alexander,

who resigned on May 1.

Robert L. Brumbalow was appointed manager
of Hurkburnett, Texas, at a meeting of the com-

mission held Monday, June 18. Mr. Brumba-

ow, who will take office on July first, is an attor-

ney, with residence in Waco, Texas. He was

county attorney for Childress county for one

term, and city manager of Childress, Texas for

Lwo years.

*

C. W. Hamm, former assistant city manager of

Escanaba, Michigan, was appointed manager of

Gladstone, Michigan, on May 15, following the

adoption of the city manager charter by that

city on April 2.

*

At a Meeting of the City Commission of Bren-

mm, Texas, Mayor A. A. Hacker, acting as

.emporary city manager under the new charter,

nade a number of appointments to the various

:ity offices which were approved by the city

commissioners. A permanent city manager will

indoubtedly be secured soon.

4

The Following Cities are studying the city

manager plan: Oakland, California; Trinidad,

Colorado; Albany, Georgia; and Sioux Falls,

South Dakota.

TheDurham, North Carolina, Election Quiets

the Kickers. When the council gave place to

the manager type of government in 1921 it was

not a sudden revolt but was the result of years of

struggle. It was the third attempt to effect the

change and the final victory left a disgruntled

element that was ready to take advantage of any
situation.

There were three main causes for the storm

that finally broke in April, 1923. One of these

causes exists in the composition of the commu-

nity. As it is an industrial community, there

are sections almost entirely made up of factory

workers. These people pay little taxes as com-

pared with the total, but require the expenditure

of government funds in larger proportion than

other classes of citizens. They are peculiarly

susceptible to the wiles of the politician.

A second contributing cause resulted from the

attitude of some members of the council. Of

the eight councilmen, some were openly opposed
to or skeptical of the form of government. This,

of course, gave encouragement to those who
wanted to start trouble.

A third cause, common in more or less degree

to all cities, was the radical transition from a

disconnected governmental system with its

political commissions in charge of important

functions of government seething with possibili-

ties for patronage, to organized business methods

without fear of special favor.

So with the stage all set the city manager took

up his duties July 25, 1921. During the latter
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part of 1922 the opposition began to assert itself.

Various rumors concerning council meetings

were noised abroad and on March 12, 1923, a

petition was filed asking that an election be

called to decide whether or not the present form

of government should be continued. It was

found that less than 900 qualified voters, barely

enough to require an election, had signed the

petition. The election was called for Saturday,

April 14, and the fight was on.

The supporters of the present form secured

the services of an influential attorney and former

mayor to conduct the campaign for them. The

advocates of the change spoke through a politi-

cian whose character was portrayed in the

questionable methods he pursued.

The leader of the advocates of the present

form showed clearly the results which had been

accomplished. The opposition resorted to every

form of personal abuse that could be permitted

without libel.

The election was nearly three to one in favor of

retaining the present form. The only precinct

that recorded a majority in favor of a change
was in the industrial district in which the council-

men neglected to be vigorous apostles of the form.

There is now a different atmosphere in the

community that bids fair to allow real progress.

The mass of the citizenship was informed that

the present form of government had made good.

Since the election to change the form of gov-

ernment the regular election to elect a mayor and

four councilmen has been held and all the old

members except one were returned, practically

without opposition, the exception declining to

be a candidate for re-election. There is no

doubt as to the feeling of the present councilmen

toward the form of government, as those who
were at first doubtful have become open boosters.

The manager's duties will now be performed in

an entirely different atmosphere than was the

case during the first two years. There will be an

opportunity for real accomplishment. Durham
has been sorely tried and has won a fine victory

and the city manager form of government has

been vindicated again.

III. CITY PLANNING AND ZONING NEWS

Thomas Adams Becomes Director of New
York's Regional Plan. Frederic A. Delano,

who has been selected to take the place of the

late Charles D. Norton as chairman of the Com-
mittee on the Plan of New York and Its Envi-

rons, announces that on October first the enter-

prise will enter upon a new stage. Thus far, its

work has been primarily the collecting of material

as a foundation for a plan. By October, suffi-

cient material will be in hand to permit the

emphasis to be laid more and more upon actual

planning. Special reports are due at that time

from a group of economists who are studying
the ten major industries of New York city; from

members of the staff of the Russell Sage Founda-

tion who have been studying housing throughout
the region, and parks and playgrounds in con-

gested districts; from a group of regional planners

who have been studying the territory within a

radius of about fifty miles from New York; from

specialists in the law of city planning, on the

legal aspects of the water front and other prob-
lems of regional planning; and from a number of

architects who are now engaged upon a study of

certain problems on Manhattan Island.

When, therefore, Frederick P. Keppel, now

acting as executive secretary of the committee,

retires on October first to become president of

the Carnegie Corporation, the general responsi-

bility for directing and administering the studies

and operations to be carried on will be placed

upon the shoulders of a professional city planner,

Thomas Adams, who will become general

director of plans and surveys.

Mr. Adams has been acting since January

first as chairman of the Advisory Planning

Group. He has had extended experience in city

planning both in this country and in Canada

and in England, and is in charge of the courses

on this subject in the Massachusetts Institute

of Technology.

The Providence Zone Plan, prepared by

Robert Whitten, city planning consultant, was

adopted by a unanimous vote of both branches

of the city council on June 4.

Work on the preparation of the plan began

almost a year ago, in July, 1922. In working

out the plan, the preservation of the old residence

section on the East Side Hill required very care-

ful treatment. This section is located close to

the heart of the main business district, and the

old houses include many examples of the best
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type of colonial architecture. Brown University

is located in this section and the steep grades

leading up the hill from the business center have

served to keep the area fairly clear from business

encroachments. With the zoning of this section

for residential purposes, it is expected that it can

be retained permanently as a high class residen-

tial district. Another problem was to control

further development of three deckers. The

zoning plan provides for Urge dwelling house

areas from which three deckers and apartment

houses will be excluded.

Providence, like a number of eastern cities,

shows a strong tendency towards tenement

congestion, particularly in the Federal Hill

section of the city. This type of congestion is

prevented, under the zone plan, from spreading

to other sections by placing most of the area in

which apartments are permitted in a district

that will permit not more than three or four

families on an ordinary 40 foot lot. The ordi-

nance establishes a height limit in the central

business section of 125 feet. Buildings may,

however, be erected to a greater height on the

set back principle applied in New York city.

In New York, however, the set back is from

street lines only while in Providence, as in the

recent Indianapolis ordinance, the set back is

from all property lines thus enforcing a strictly

pyramidal type of construction above the 125

foot limit. The narrow street widths and the

present traffic congestion therein justify the

comparatively low height limit of 125 feet for

the central business district.

The zoning plan was taken up with the various

civic organizations and the maps and the pro-

visions of the ordinance were published in all

newspapers. When the public hearing was held

two weeks before it was adopted by the council,

there was no opposition whatever and not more

than a half dozen requests for minor changes
were presented.

Baltimore Adopts Zoning Ordinance. The
Baltimore zoning ordinance, which has been in

preparation for some time, was passed by the

city council May 19. The city has no provision

of state law expressly authorizing zoning, but

acted in this matter under its home rule powers.

The ordinance provides for zoning by use,

he^'ht and area. There is a residential district,

a first commercial district for business with in-

cidental manufacturing, a second commercial

district for light manufacturing, and an indus-

trial district for heavier manufacturing. There

is a limitation by districts of the number of

families per acre.

A board of appeals is created with the broad

powers which are becoming usual for such boards

and certain newer powers. Thus the board may
permit in a use district any use, provided the

petitioner files the consents of the owners of 80

per cent of the bind deemed by the board to be

immediately affected thereby. It may also

allow in a residence district or a first commercial

district the location, on any lot of five or more

acres or bounded on at least three sides by

streets not less than fifty feet wide, any use

authorized in a second commercial district, with

height and area provisions appropriate to such

use, subject to such conditions as will adequately

protect neighboring residential property. Simi-

larly the board may receive from the owner of

any tract of three or more acres a plan for use

and development of the tract primarily for resi-

dential purposes, and modify the use, height and

area provisions applicable to that district.

provided the requisite area per family is pre-

served and neighboring property is safeguarded.

A person dissatisfied with any decision of the

board is given an appeal, of law and fact, to the

city court.

There are five height districts in which height

is limited to the equivalent of two and one-half,

two, one and a half times and once the width of

the street upon which the building is located, and,

in the fifth district, to forty feet, with additional

height for every foot of set back of five, four and

three feet, respectively, in the first three dis-

tricts. There is a maximum height in each

district and provisions for towers covering not

more than 25 per cent of the lot area.

There are six area districts, in the "F" district

the covering of more than 25 per cent of interior

or SO per cent of corner lots, or the accommoda-

tion of more than six families to the acre, being

forbidden; but in all but the intensive "A"

district, 10 per cent of the lot may be occupied

by accessory buildings not more than fifteen

feet in height.

The draftmanship of the ordinance is excellent.

FRANK B. WILLIAMS.

Zoning Has Checkered Career in Philadel-

phia. There have been many ups and downs in

zoning in Philadelphia. By the act approved

May 11, 1915, the legislature of Pennsylvania
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gave the city of Philadelphia the right to regulate

the location, size and use of buildings therein

and to make different regulations for different

districts. The park commission of the city was

also authorized to make similar regulations

within a two hundred feet wide strip of property

fronting on any parkway, playground or public

place under its care and management. All such

regulations had to be finally approved by the

council.

Acting under the above authority a zoning
commission was appointed for the purpose of

preparing the draft of a proposed ordinance for

complete zoning of the entire city. This was

presented to council in December, 1919. For

various reasons, among which was the fact that

sufficient publicity upon which public criticism

might be based had not been given to the meas-

ure, the ordinance failed of enactment.

Under the new city charter approved June

25, 1919, the mayor appointed a new and repre-

sentative zoning commission. This commission

after about eighteen months work and study

presented to the council in October, 1921, a new
draft of the zoning bill covering the entire city.

In February, 1922, after three public hearings
before the council committee, the bill was re-

turned to the zoning commission for the purpose
of further consideration, revision and amend-
ment. The ordinance met with opposition from

the owners of central reality, principally in the

old city proper between Vine and South streets

and between the Delaware and Schuylkill

rivers and mainly because of differences of opin-

ion in regard to the limitations as to the heights
of buildings. The original draft provided a

maximum height in the central congested section

of one hundred and fifty feet at the street line

with provisions for additional height by means
of set backs above that limit.

Later, on November 15, 1922, the council

finance committee requested the director of

public works to have the commission prepare a

proposed zoning ordinance and maps for West

Philadelphia. In accordance with this request
the commission, in December, 1922, authorized a

campaign of inquiry for West Philadelphia to

FREDERICK JUCHHOFF AND
COMPANY

Certified Public Accountants
AUDITS, SYSTEMS, AND FINANCIAL RE-
PORTS OF MUNICIPALITIES A SPECIALTY

Chicago Washington
1141 First N.t'l Bank Bldg. 410 Star Building

ascertain if the people of West Philadelphia

desired zoning regulations affecting their proper-

ties, and if so what regulations should be adopted.
Public hearings were thereupon scheduled in

that part of the city to present the zoning sub-

ject, and also the draft of a proposed ordinance

for examination, discussion and criticism.

On June 14, 1923, the zoning commission

presented its report to council with the draft of a

proposed zoning ordinance for West Philadelphia

attached. West Philadelphia, because of its

large residential character, its size and its physi-

cal separation from the rest of the city by the

Schuylkill River was aptly chosen for the applica-

tion of a proposed zoning ordinance. By the

1920 census West Philadelphia has 360,000

population housed in 72,500 homes and occupy-

ing about 13,600 acres. Realty assessment for

1923 is $411,975,420. It is about one-half build up

to-day and with the normal rate of increase in

ten years will house hah* a million people.

The proposed law for West Philadelphia is a

complete zoning ordinance regulating the loca-

tion, size and use of buildings in that part of the

city. The ordinance is now in the hands of the

council committee on zoning.

The proposed zoning ordinance for West

Philadelphia attempts to prescribe rules for the

use of a building, whether it be for dwelling

house purposes, for business or for industry and

segregates each kind of use to its own district.

It also provides regulations governing the height

to which each building in its own class of use

may be erected and also determines the maxi-

mum amount of ground space such building may
occupy.

JULIUS C. WAGNER. 1

1 Assistant Director, Department of Public Works,

Philadelphia.
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COMMENT
Many who attend

A SpecM Feature
ouj, ammal meeti

of Our Washington . , .

,, ... are interested in a
Meeting . .

practical way in some

department of municipal government
and welcome the opportunity to see

how it is being handled in another city.

This year the League and the City

Managers' Association (our conven-

tions overlap) will have a municipal
clinic (the phrase is Louis Brownlow's)

provided them without cost or extra

effort.

Due to the hospitality of the Com-
missioners of the District of Columbia,

a schedule of trips has been worked

out to enable all those attending the

conventions to select the activities in

which they are interested and to see the

work under the direct leadership of the

head of the department concerned. A
special trip will also be made to the

Bureau of Standards where everyone
can see how that institution is helping

and can help the cities.

The full schedule of trips will be

published with the completed program.
It has been arranged so as to interfere

but slightly with the regular sessions.

The Need for

Political

Research

In our July issue we

published an article

by Professor Victor

J. West of Stanford

University upon the California legisla-

ture, which reported that the exper-

iment of the split session has been

reasonably successful. The recess has

been found useful to numbers for

studying bills and sounding public

opinion upon them.

But a report from West Virginia,

which is trying the same experiment,
is of a different tenor. Because so

many bills are introduced, the general

public has no chance to study them.

Although late introduction of new
bills has been frustrated, the original

measures are not taken seriously be-

cause of the freely exercised right to

amend them later. The printing of

so many bills on introduction and the

distribution throughout the state is

said to be a heavy expense ($212,000
for the session just ended) with no

public benefit therefrom.

Why should a device of this sort

work satisfactorily in one state and

unsatisfactorily in another? Is it

really working out as our observers

believe? How can we know? Must it

always be a matter of opinion?
The valuation of political instru-

ments is to-day little advanced beyond
the stage of generalization and preju-
dice. Political Science seems almost a

contradiction in terms. Our standards

of value are vague. Units of measure-

ment have still to be developed. The

technique of cool, disinterested method
remains to be constructed. We learn \

so little from political experiments J

because we have no means of discover-

ing how they work. The split legisla-

tive session is only one of scores of

subjects of which the above is true.

The National Conference on the
]

Science of Politics was organized to
J

meet the need for a scientific method.

One hundred and twenty-five people
met last month at Madison, Wisconsin,

and worked for one week, three sessions

a day, on the development of research.

It is a hopeful sign and we shall tell

you more about it in the next issue.
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GIFFORD PINCHOTS FIRST LEGISLATURE
BY EDWARD T. PAXTON

Philadelphia Bureau of Municipal Research

One hundred per cent of our readers will be interested in this article

PENNSYLVANIA was without a politi-

cal leader. Philander C. Knox had
died. William E. Crow had died,

state senator and soft-coal baron,

whose light footfalls on the thick

carpets of the capitol had directed the

strategy of session after session of the

Pennsylvania legislature. Boies Pen-

rose had died, intellectual, disillusioned

reformer, who inherited and ran ruth-

lessly the most perfect political

machine that two generations of cun-

ning could devise. Governor Sproul,
last leader of his party, had reluctantly
laid aside the third recurring opportu-

nity to make himself United States

senator by appointment, and by so

doing had drawn the curtain on his

own political life.

Nor was this all. Lewis S. Sadler

had died. Sadler had been state

highway commissioner under Governor

Sproul, and was being groomed for the

governor's chair. His death left the

Republican organization without an
available and willing candidate. The
machine which in 1921 had passed all

its measures practically without heed
to public sentiment, even ousting the

speaker of the house of representatives
\\hrn he blocked for a time the organ-
ization's legislative program, in 1923
stood dismantled.

HOUSE CLEANING DUE

Out of the turbulent session of 1921

had come the conviction that Pennsyl-
vania ought no longer to delay a house

cleaning in high places. Ousting the

speaker of the house had been too

spectacular a performance. Public at-

tention was centered on the falling-out

within the party. The defeated fac-

tion made loud charges of waste,

extravagance, and treasury deficits,

which carried weight because of the

excellent competence of the testimony.
An audit of the auditor general's books

showed that the lieutenant governor
had been paid, in addition to his

salary, a five-thousand dollar fee for

special legal services, payment for

which seemed unjustified and un-

supported. The "five-thousand dollar

check" blighted otherwise legitimate

hopes for the governorship. The audit

showed similar unsupportable pay-
ments to other people, and airing them

blighted other gubernatorial hopes.
Political manipulation of state deposits
was disclosed, with considerable loss of

interest to the state. The state treas-

ury was unable to meet obligations to

school districts. Good authority had
it that the former auditor general had
erred badly in estimating probable in-

come, and that the governor, relying
on his estimate, had signed appropria-
tion bills some million dollars more
than the state could pay.
From this combination of need and

opportunity sprang Gifford Pinchot's

candidacy. Four years as commis-
sioner of forestry under Governor

Sproul had made him thoroughly
familiar with the task ahead. He had

just finished a section of it within his

own department. Service in the con-

stitutional revision commission had
rounded out his vision of the state.
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Promising that he would drive the

saloon out of Pennsylvania, that he

would operate the state on a budget
without waiting for a constitutional

amendment, that he would call around
him the best brains in Pennsylvania to

investigate the financial condition and
make the facts public, and that he
would move to Harrisburg, live there

four years, clean up the mess, and at

the end of that time go fishing, he drew
the support of so many voters, particu-

larly among the women, that in county
after county the machine leaders found
it necessary to turn in for him in order

to save themselves. The mining dis-

tricts, and labor generally, supported
him. He was nominated over an able

and worthy opponent, by a narrow but

decisive margin.
Without waiting for election, which

in a one-party state is a foregone con-

clusion, he called about him a citizens'

committee, under the chairmanship of

Clyde L. King of the University of

Pennsylvania, under whose guidance a

remarkably comprehensive study of

the principal spending departments of

the administration was made and a

tentative budget for the current bien-

nium was prepared. With the results

of this study, the Governor went before

his first legislature in January, 1923.

LEGISLATURE CONSIDERED
UNFRIENDLY

It was reputed to be an unfriendly

legislature. Some members of the

house and a few of the senate had won
office on the crest of the Pinchot wave,
but most of the members were a fair

sample of those their districts were

accustomed to return under machine
administration. Pinchot did not, in

fact, control the Republican state

committee. And there were other

complications. Gifford Pinchot long
has been a national figure. He entered

this contest saying that he had no

political ambitions to further during
his term. But he had friends, and

relatives, not so modest of intent.

There was. an alliterative lure about
"Pinchot for President." But there

were other presidential aspirants in

Pennsylvania. The state has suffered

from them unbelievably, for a genera-
tion. Pinchot was hated, not only for

his present success, but from fear of

his future.
"
Let us name your public

service commission and your labor

appointments," the rumored proposal
to the Governor-elect went up and
down the well-informed whispering

gallery; "keep your hands off Phila-

delphia and Pittsburgh, and stay out of
national politics, and we will give you
your budget and your state reorganiza-
tion."

Pinchot had made a Rooseveltian

campaign. Assured of the Republican
nomination, his election a certainty,
he had stumped the state for popular

support for his program, and made

public demands upon practically every
nominee to the legislature for promises
of support. These demands were usu-

ally made in the course of a speech in

the member's district, and this usually
was followed by an interview in private
with the nominee, the results of which

were immediately released to the news-

papers. The promises garnered in

these interviews stood the Governor in

better stead during the session than

any other resource at his command.

AN EXTRA-LEGAL BUDGET

The findings of the citizens' com-
mittee led to the conclusion that the

state had incurred an appropriation

liability of approximately $29,000,000
more than it had made provision to

meet. The budget presented by Gov-
ernor Pinchot, the first budget ever

presented to the Pennsylvania legisla-

ture, requested 25 per cent less for

departmental operation than had been
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appropriated two years before. A gap
was left in educational subsidies, which

the Governor told the legislature was

its problem. It was this problem of

additional revenue that tested most

severely the calibre of the legislature

and prolonged its sessions for two
months beyond the stopping point
that would have been warranted by
the accomplishments.
The legislature was not only bossless

but leaderless. It ran around in

circles, adopting a policy one week

only to discard it for an opposite policy

the next. To many of its members
the task of thinking for themselves was
new and unwelcome. Some men who
had been automatons in previous
sessions breathed a new breath and

gave evidence of surprising powers of

initiative; but those who might have

risen to effective leadership all shrank

from the task. No real leadership

developed. Friend and foe appealed
to the Governor to step into the breach

after the manner of his predecessors,

designate administration floor leaders

and force concurrence in an administra-

tion program. This he declined to do.

Relying on the pre-election promises
he had extracted from the legislators,

his veto power, and his announcement
of the certainty of an extra session if

the legislature failed in its essential

duties, the Governor went no farther

into the process of legislation than to

insure at the outset the selection of a

friendly speaker and certain friendly
committee chairmen.

The Governor was not able to ac-

complish all that he wanted or pro-

posed. The first task, the adoption
of a new state prohibition enforcement

act, was technically a success, though
its effect on prohibition enforcement
in comparison with the law which it

superseded on the statute books is by
no means certain. The saloons have
not been "driven out of Pennsylvania."

It is said that there are as many as

before, only they are not called saloons

nor licensed by the state.

The first state budget was the

Governor's most notable success. It

survived a storm of counterblast and
ridicule. It showed the legislature

and the people the proportionate re-

lation of the various financial demands

upon them, a new vision for Pennsyl-
vania. It made possible an agreement
after delay but without serious difficul-

ty, upon new temporary tax measures,

designed to produce $20,000,000 ad-

ditional revenue in the next two years
and clean the fiscal slate. One great

compromise in the budget probably
need not have been made. As pre-

sented to the legislature, it was a

lump-sum budget, embodying the prin-

ciple of state aid to private hospitals

and similar social-service institutions

in proportion to the cost of free service

rendered by them. These institutions

in the past had been the beneficiaries

of individual appropriation bills in

amounts governed by political con-

sideration. Naturally, violent opposi-
tion to the new basis of support was

voiced by countless trustees of private
institutions and other parties at in-

terest. The constitutionality of lump-
sum appropriations for the purpose
was challenged and unfortunately the

administration capitulated. Many
think that perhaps the Governor's

legal advice was unfortunate.

The third success, and the hardest

fought, was the enactment of an ad-

ministrative code embracing a reorgan-
ization of the executive departments
and their co-ordination as administra-

tive and spending agencies. The code

has reduced the number of independent

spending agencies from 102 to 21, pro-
vided for a budget system and for

fiscal control by the governor, provided
means for co-operation of the various

bodies to prevent duplication of func-



570 NATIONAL MUNICIPAL REVIEW [October

tions, and set up a central purchasing

procedure and the machinery for

standardization of salaries of depart-
mental employes.
Enactment of legislation for a survey

of water-power resources of Pennsyl-
vania was the fourth accomplishment,
and one which the future may regard
as an epochal step because of the

fundamental relation which hydro-
electric development is likely to bear

to the life of the coming generations.

THE GOVERNOR SUMMARIZES HIS

ACCOMPLISHMENTS

The Governor's own estimate of

accomplishments is stated in nine

points:

1. A budget to be presented to the state legislature.

This budget has passed practically in the

form in which it was submitted.

2. Adequatefiscal control.

This has been provided for in the administra-

tive code in a way entirely satisfactory to

the administration.

3. A uniform system of accounts.

This plan has been worked out and has been

adopted.

4. Plan to keep expenditures within income.

This has been accomplished and to-day the

departments are working out plans for

their expenditures for the next two years

which will be, under the administrative code,

subject to revision as the income of the

state may require or warrant.

5 . Reorganization of the state government.

This reorganization is an accomplished fact

in a form almost ideal. It can be said

without any doubt that it is the best plan
of reorganization adopted in any state as

yet.

6. The administrative code.

The administrative code as passed carries out

exactly the ideas recommended in the

citizens' committee reports.

7. A responsiblefinancial advisor.

This plan has been carried out in full through
the department of state and finance.

8. Standards of public employment.

The executive board is given power to

standardize salaries and positions.

9. A purchasing and standardization bureau.

This plan has been adopted in full in the

administrative code.

OTHER NEW LEGISLATION

As for the general activity of the

legislature, it may be said that the

group typified by the manufacturers'

associations are the only ones who got
all or nearly all they wanted. Not a

single "labor measure" of importance
passed, though labor had been with

Pinchot strongly in the primaries.
The defeats included an eight-hour
bill for women, a bill for one day of

rest in seven, a children's eight-hour

bill, a bill forbidding child labor under
16 years of age, an effort to set up a

minimum-wage board for women and

minors, a series of bills liberalizing the

workmen's compensation act, and an-

other series designed to protect interests

of bituminous and anthracite miners.

A blue-sky law was passed, and an

anti-lynching law. The indeterminate-

sentence plan was broadened by a law

providing that when an indeterminate

sentence is pronounced, the minimum
shall not be more than half the maxi-

mum, the prisoner being considered

for parole upon the expiration of the

minimum. Juvenile courts were given
exclusive jurisdiction in all cases of

children under 14 years and the estab-

lishment of a juvenile court was made

compulsory in every county. An old

age assistance act was passed, though
with an entirely inadequate appropria-
tion. A mental-health code brings

together and liberalizes the legislation

dealing with mental patients and
defectives. Another act makes it pos-
sible to accept the benefits of the

Sheppard-Towner maternity act. An
effort to abolish the professional licens-

ing of engineers was defeated. Ef-

forts to replace on the statute books

the full-crew law and the non-partisan
election of judges, both wiped out two
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years ago, also were unsuccessful.

The home-rule enabling act failed,

though home rule for cities was a part
of the Governor's platform.
The additional tax measures are

self-repealing. They impose for two

years a tax of one-half of one per cent

on the profits of corporations, and an

additional cent per gallon on gasoline.

An attempt to repeal the anthracite

coal tax failed. A proposed "luxury

tax," and proposals to tax bituminous

coal, natural gas, and crude petroleum
also failed, as did a proposed sales tax.

A constitutional amendment permit-

ting graded and progressive taxation

failed because of fear of a state income
tax.

Fourteen constitutional amendments
were passed, out of forty-two offered.

Fortunately, a bill was also passed

permitting a referendum on the calling

of a constitutional convention.

Perennial civil service and election

reform bills met their usual fate. For
the rest of the session, it may be said

that the most sharply debated issue

was daylight-saving, and that more

attention, as well as success, was
awarded a measure to prevent the

counterfeiting of the relics of Tut-

ankhamen than to a proposal to put

coal-producing companies under the

regulation of the public service com-
mission in order to avoid the repetition
of last year's acute coal shortage.

MILWAUKEE REGISTERS PROGRESS 1

BY DANIEL W. HOAN
Mayor of Milwaukee

Mayor Hoan believes that the city renders service to the people at a

fraction of what private interests would require to do the work. We
welcome stories of progress from other cities. :: :: : : : :

FROM years of study I have formed
the conclusion, and so stated recently
at a large public meeting of one of our
civic clubs, that the city of Milwaukee

performs every public service at a cost

from one half to one tenth of what the

expense would be if the same service

were performed by private individuals.

I was in hopes I would be checked on
that statement, but so far the asser-

tion has not been contradicted, and
until it is successfully refuted I shall

continue to believe it is true.

Take our garbage collections, for

instance. We make a weekly collec-

1 The address of welcome to the National

Association of Comptrollers and Accounting
Officers at their Eighteenth Annual Convention.

tion for two dollars per family annually.
I know of no city that performs the

same service for less than twenty dol-

lars annually.
Our ash collections are done at a

cost of eight dollars per family annually
and we go into the basements to get

the ashes. No private firm would

perform this service anywhere for less

than twenty dollars annually.
I am prepared to take up police,

library, natatorium, or any other

municipal service and make like com-

parisons. It is due not only to the

large scale on which the city does its

services, but to the low cost of over-

head. I stated at that meeting that

in the event any citizen could show
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any service that could be performed
better and at a lower cost than by
municipal functioning, the city should

be prepared to make a rapid change.
So far, however, no such offer has been

forthcoming.
I therefore submit, that performing

municipal service honestly and ef-

ficiently is one of the most patriotic

duties that any citizen can contribute.

No one shares the responsibility and
care of municipal government more
than do the comptrollers.

MILWAUKEE'S CREDIT SOUND

You will no doubt agree with me
that perhaps the greatest authority on

municipal finance in bonds as well as

the man most familiar with the finan-

cial standing of cities in the United
States is Judge Charles B. Wood of

Chicago.
At a conference with Mr. Wood

about a year ago he expressed himself

as follows:

Mr. Mayor your city, Milwaukee, has with-

out question the best financial standing and

credit of any city in the United States. It is due

to the enactment and careful administration of

a number of laws and measures which I trust you
will continue to painstakingly adhere to.

Let me communicate to you very

briefly an outline of just what measures

the Judge had in mind and which has

resulted, in the opinion of the Judge,
in Milwaukee assuming the leadership
in matters of municipal financial

credit and standing.
1. The institution of a scientific

budget system which has absolutely

prevented the usual recurring financial

deficits at the end of each year.
2. The elimination of the issuance

of all bonds which might in any sense

be classed with such as pay for operat-

ing expense. Among the classes of

bonds which we have refused to issue

since 1910 have been street improve-
ment, bonds to dredge rivers and also

miscellaneous small issues of bonds in

place of which we have levied a tax.

This shift in policy meant the assump-
tion by the community, of a temporary
financial burden, but present results

are so obvious as to need no further

comment.
3. We have issued a direct tax of

one tenth of a mill for over ten years
and which now accumulates about

$70,000 a year to wipe out a deficit of

a hah* century's standing due to unpaid

personal property taxes.

4. We have levied a tax of one fourth

of a mill which now accumulates about

$140,000 a year to place ultimately all

of our city departments on a cash

basis.

5. We have centralized all the pur-

chasing of the city in one board which

has resulted in many hundreds of

thousands of dollars saved. Added
to this is a storehouse on which we

keep an accurate check of all goods.
6. We have been able to inaugurate

a system of paying cash for goods pur-
chased and thereby instituted a dis-

count system which resulted last year
in a net saving to the city of approxi-

mately $40,000 and which amount in-

creases year by year.
7. Perhaps one of the most valuable

steps taken was the elimination of the

usual method of paying contractors

by certificates. It is a well-known

fact that many of these certificates

were uncollectible because of nonpay-
ment of taxes, etc., and that the

bankers usually charged a large dis-

count to cash the same. We have

eliminated this system entirely and

pay our contractors in cash. At the

same time the property owners have

been benefited by permitting them to

extend their payments over a period of

six years if they so elect, by the pay-
ment of 6 per cent interest. While

this law permits the city to issue a

six-year bond to meet any possible
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deficit of funds needed, I am happy to

say that so far our surplus has been

sufficient to carry on the system with-

out the issuance of a single bond. The

saving from this system is so vast as to

need no further explanation.
8. Next we have altered our system

of depositing all our trust funds in

local banks or depositories. This fund

brought us only 2 per cent for years.

We have inaugurated a system of

investing these funds largely in short

term government securities bringing
us at least twice the former amount of

interest.

9. We have also inaugurated a sys-

tem of permitting a taxpayer who has

paid his state and county taxes, the

right to extend the time of paying his

city tax for six months, upon payment
of 6 per cent interest. This latter

system saves the taxpayers, who are

in temporary financial stress, from the

loan shark, and at the same time

insures the city a fair rate of interest.

A^ ;i result of these two systems, to-

^tlier with other interest monies re-

ceived from trust funds, the city of

Milwaukee now receives approximately
one-half million dollars annually in

interest money. Perhaps $100,000
comes from increased interest annually,
due to buying short term certificates,

while $52,000 is the amount in interest

we receive in an average year for

extending taxes.

AMORTIZATION FUND ESTABLISHED

Last, but not least, due to this ac-

cumulation of interest we have firmly
established recently a municipal amor-
tization fund ultimately to wipe out all

of our public debt. In June I had the

pleasure of signing a check of $375,000
out of our interest fund to be placed in

this amortization fund. This fund
will be added to year by year and will

draw interest and compound interest

until such time as our debt is finally

eliminated, and which will result in a

much desired reduction in tax rates.

As a companion measure we have also

established a private foundation for

the accumulation of private funds for

the same purpose.
At first glance it might seem that so

large a program would be very burden-

some upon the taxpayer. I would call

attention, however, to the fact that of

the tax rates of thirty of the largest

cities of this country, you will find

Milwaukee's rate down about hah*

way. You might also suspect that

our bonded indebtedness is great.

However, in an article in a recent issue

of the NATIONAL MUNICIPAL REVIEW
we find this statement :

Compared with 36 of the largest cities of the

United States, Milwaukee's per capita bonded

debt comes as twenty-nine on the list with only

seven cities lower. Milwaukee's gross bonded

debt is placed at $27,750,500 or $53.09 per

capita 'as against an average of $103.40 per

capita for thirty-six other states, omitting

Washington with a per capita debt of .36. The

average is $16.79 for St. Louis to $206.60 for

Norfolk.

PUBLIC IMPROVEMENTS ON
BIG SCALE

Time will not permit me to prove
that we have not neglected our public

improvements, except to say we are

about to complete the most expensive

sewerage disposal works, in comparison
to population, of any city in this

country, a thirteen million dollar proj-

ect, of which over one-fourth was

paid for in cash.

We have also acquired every foot

of riparian rights along our lake front

and are constructing the best harbor

on the Great Lakes. We are widening
one of our main arterial highways to

180 feet and will provide on one point

thereon, a civic center involving an

expenditure of eight million dollars.

We have built more high schools and
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acquired more playground space in the

past three years than the city possessed
in its entire history. A million dollar

viaduct, a new water intake, and a new
million dollar pumping station, a new
street lighting system and innumerable

other public improvements places our

program for municipal improvements

second to no other city of its kind in

the country.
I am not boasting, but have merely

related to you a fact of which we are

justly proud, namely, that we have

achieved financial leadership both as

to standing and credit of all American
cities.

AN EXPERIMENT IN TEACHING CIVICS

BY W. C. HEWITT
State Normal School, Oshkosh, Wisconsin

There are suggestions in this for teachers with energy to depart from
classroom routine.

NOT very long ago I tried some

experiments in Civics teaching that

were so interesting to me that I am
emboldened to outline them briefly

for other teachers of government.

A NATIONAL CONSTITUTIONAL
CONVENTION

My class of fifty pupils organized
themselves as a national convention

for the purpose of rewriting the

constitution of the United States.

Each state and outlying possession was

represented. The officers of the con-

vention were a president, vice-presi-

dent, minutes secretary, documents

secretary, and a standing committee
of style and arrangement.
Each clause, sentence, and word of

the constitution was carefully studied,

the general procedure being to retain

the present wording and arrangement
unless the majority of the convention

decided otherwise.

I did not agree entirely with all the

changes made, but I can say that all

the alterations and additions were

along thoughtful and patriotic lines.

As indicating what things were in

their minds :

1. They materially improved the

arrangement of the constitution by
putting all the rights of the constitution

in a single section at the beginning.
2. They lengthened the term and

increased the salaries of the congress-
men. They improved the present
administrative order by having the

terms of representatives and senators

begin in the congress immediately

following the election. They specif-

ically increased the power of congress
over taxation, monopolies, and terri-

tory, and made the budget system

obligatory.
3. They declared the president

should be elected by popular vote,

specifically gave the supreme court

the power to declare unconstitutional

any state or national law, and in-

serted in the preamble a recognition
of Almighty God.

A STATE CONSTITUTIONAL

CONVENTION

My second experiment was with

the next class, which organized as a

state constitutional convention, the

delegates being from the various coun-

ties. The method of procedure was
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essentially the same as with the Unit-

ed States constitution. Some of the

changes made in the Wisconsin consti-

tution were as follows:

1. A single house of one hundred

members was created, and the gover-
nor was given a cabinet of eleven

members, all being entitled to seats on

the floor of the legislature.

2. The initiative, referendum and
recall were affirmed, but denied as to

judicial officers.

3. The supreme court was increased

from nine to eleven members, and
seven justices might declare a state

law unconstitutional.

There were many other changes
made relative to education, taxation,

and administrative work, but the

above will indicate the lines of study.

A CITY CHARTER CONVENTION

My third experiment is now in

progress. The class is organized as a

city charter convention with two

delegates from each of the fourteen

wards. The officers of the convention

are a president, vice-president, secre-

tary, and secretary of style and arrange-
ment. The specific work of the class"

is to write, not a model charter, but a

model charter for the city of Oshkosh,

population, 35,000. The first creative

work appeared when the class began to

study actual local conditions.

1. The city is divided by a river;

this causes apparent diversity of social

and economic unity.
2. Practically all the Protestant

churches are on one side of the river;

this causes religious separation.
3. The members of the Rotary Club

come from one side of the river, and

practically from four wards; this in-

dicates intellectual isolation and cor-

responding opposition.
4. As one laborer put it, "All the

high-toned institutions are on the

same side"; this makes a city of classes.

All these considerations and others

were brought out when the personnel
of the council was determined, and the

convention decided that the local situ-

ation demanded a representative coun-

cil of fourteen members, one alderman
from each ward.

The people are not opposed to

efficiency, but there is more or less

opposition to the "specialist." A
large group in the class advocated the

"manager" idea; but the other group,
while granting the necessity of the

manager, advocated an increase in the

dignity of the mayor, so a compromise
was reached by creating the mayoralty,
with a salary of $5,000, the mayor to

be elected at large.

It was here that constructive work
was begun. The election laws of

Wisconsin are deficient in that there is

no selective work prior to nominations.

So the convention decided to create

what is known as a preliminary ward

meeting. Prior to the primaries, the

people of each ward are to meet and
discuss the qualifications of candidates,

and the needs of ward and city. The
ward will elect a president, vice-

president, secretary, and executive

committee of three. It is the duty of

the executive committee to make sug-

gestions on candidates and issues, but
all such reports and actions thereon are

merely advisory. Candidates will be

nominated as at present by primary peti-

tion. The ward organization is per-

manent, and meetings may be called

by the president at any time, and must
be called at the written request of ten

voters of the ward.

The idea of our convention was that

the ward meeting would give an

opportunity for all people of the city
to have a voice in all civic questions,
and that this opportunity would make
for wider civic consciousness. In lim-

iting the action of the ward meeting
to discussion and recommendation,
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the convention decided that the action

of political bosses would be eliminated.

For example, suppose the mayoralty
election is approaching. After the

fourteen ward meetings have acted

the list of candidates will have been

carefully discussed, and at subsequent

meetings the list can be reduced to a

smaller list of eligibles. At present
there is no machinery by which the

people may get together. The ward

meeting would be a permanent device

by which the people could meet to

discuss any question of interest to the

city.

WHAT WAS ACCOMPLISHED

I think I am justified in giving
some conclusions from these three

studies:

1. In all the studies there was a

generous amount of creative work,

and I need not emphasize the fact that

creative thought on governmental mat-

ters is infinitely better than lectures or

memorized recitations.

2. Attention to governmental ques-
tions was obtained from many sources :

At least a dozen leading newspapers
have commented favorably on the

work, nearly all printing the names
and pictures of the officers. We have

had encouraging recognition of the

work from our senators, congressmen,

governor, superintendent of public

instruction, secretary of the state

board of education, and secretary of

the board of regents. I think publicity
is an important result in practical

governmental study.

Qs. The signing of each constitution

in the public auditorium was an im-

pressive affair. The events were al-

most as solemn as the signing of the

original United States and state consti-

tutions. Some of the delegates were

so moved as to be scarcely able to hold

the signature pen.
4. The parliamentary training was un-

usually profitable. The defect of prac-
tice lessons is that they do not deal

with real things. The differences of opin-
ion on real issues gave rise to real par-

liamentary maneuvering, and therefore

resulted in real parliamentary training.
5. The contests over words, phrases,

and arrangement were fruitful English
work.

6. Each delegate in the United

States convention had a knowledge of

the constitution of the state he

represented, and I think the study of

comparative governments of state and
nation was better and more widely
done than when I personally direct the

work by lecture and references.

7. The real issues of to-day and to-

morrow had a wide and intelligent

discussion. Material bearing on the

present problems was more freely used

and more effectively applied than in

my regular classes. When radicals

appeared they had to answer the

conservatives when the conservatives

rested on the things that are, they had
to justify them from history, economics,
and ethics.

The general effect of all the studies

was to create a deeper reverence for

the work of the
"
Fathers.

" Time and

again it came out that it was easier to

destroy than to create, and I think I

am safe in saying that when the work
was done there was no member of the

conventions that did not think of his

country after a nobler fashion. I did

not teach these classes. I was a

delegate from the Philippines, from
Juneau county, from the third ward
the work was done by the students

themselves, and it is an even question
as to who learned more, they or I.



HOW WASHINGTON IS GOVERNED
BY DANIEL E. GARGES

Secretary, Board of Commissioners, District of Columbia

This will be of interest in connection with our annual meeting next

month in Washington. :: :: :: :: :: :: ::

THE present form of government
was provided by an act of congress

approved June 11, 1878. This govern-
ment consists of three commissioners,

two selected by the president of the

United States from actual residents of

the District of Columbia who have
been residents for three years, and
an army officer detailed by the presi-

dent. Their term of office is three

years. These form a board of com-
missioners and this board has duties

corresponding to that of a mayor.
The Constitution of the United

States provides that congress shall

exercise exclusive legislation over the

District of Columbia, but congress by
various statutes has delegated to the

commissioners the power to make

police, building, health, and other

municipal regulations, and to enforce

them by proper penalties. There are

some duties, however, which ordinarily
come under the jurisdiction of munici-

pal authorities which the commission-

ers do not have. This situation arises

by reason of the fact that Washington
is the capital of the United States.

For instance, the United States au-

thorities have charge of the water

supply system including the bringing
of the water from Great Falls to the

filtration plant and filtering it. All

water mains supplying the inhabitants

of the city with water, however, are

constructed by the commissioners,
and all water, whether furnished to

the citizens or to the property of the

United States, is distributed under

the jurisdiction of the commissioners.

The United States also has jurisdiction

over all public parks.
The board of education of the Dis-

trict of Columbia is appointed by the

judges of the supreme court of the

District of Columbia, and the Board
of Charities, the recorder of deeds, and
the judges of the municipal court are

appointed by the president of the

United States. The commissioners,

however, appoint the heads of all the

various municipal departments in the

District government, and also the

employees of the District government.
These employees do not come within

the provisions of the civil service laws,

with the exception of the police and
fire departments.
One of the duties of the commission-

ers is to submit annually estimates of

funds necessary to support the govern-
ment of the District of Columbia.

These estimates are submitted to the

director of the budget in the treasury

department, and as they are approved
or changed by the director they are

submitted to congress. In both the

house of representatives and the senate

there are appropriations committees

and a subcommittee of five members
which has charge of preparing the

District of Columbia appropriation
bill. The bill is first prepared in the

house of representatives, and during
its preparation the commissioners are

granted hearings, in order to present
to congress the necessity for appropria-
tions asked. The subcommittee pre-

577
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pares the bill and it is sent to the house

of representatives. After it is passed

by the house, it is referred to a similar

subcommittee of the senate appropria-
tions committee, and this committee
also grants a hearing to the commis-
sioners. It frequently adds by amend-
ment to the amount of the bill allowed

by the house. The senate then passes
the bill with the amendments. The
bill is then referred to a conference

committee consisting of three members
each of the house and senate subcom-

mittees. The conference committee

makes its report to the house and
senate. The bill is passed, and when

signed by the president itbecomes a law.

All legislation for the District other

than appropriations comes under the

jurisdiction of a committee of the

District of Columbia, of which there

is one in the house and one in the sen-

ate. Whenever the commissioners de-

sire to have a law passed they write to

the chairmen of these committees

recommending the introduction of a

bill to accomplish what is desired.

These committees consider such re-

quests and if they favor the measure

they report it to the house and senate,

and when passed by these houses and

signed by the president it becomes a

law. All bills relating to the District

of Columbia, by whomsoever intro-

duced, are referred to these committees.

All funds appropriated for the ex-

penses of the government of the

District are paid from two sources.

These sources are :

1. Taxation on real estate and

personal property of the residents,

including street railways, gas compa-
nies, and other public utilities, and
certain license taxes imposed by law

on various businesses.

2. Money in the United States

treasury belonging to the United

States.

.When the present form of govern-

ment was established in 1878, the law

provided that one-half of all appropria-
tions made for the expenses of the

District of Columbia should be payable
from taxes levied on the residents of

the District, and the other half from
funds in the United States treasury.
Under the law as it now exists, how-

ever, it is provided that 60 per cent of

such appropriations shall be paid from
taxes levied in the District, and 40

per cent from funds of the United
States. Prior to July 1, 1922, taxes

on real estate were levied on the basis

of a two-thirds valuation, and on

personal property at full valuation.

Now taxes on both real estate and

tangible personal property are based
on a full valuation. The rate fixed

for the fiscal year beginning July 1,

1923, is $1.20 per $100 on both real

estate and tangible personal property.
For the preceding fiscal year it was

$1.30 per $100. On intangible per-
sonal property the provision of law

requiring a tax of three-tenths of one

per cent was increased on July 1,

1922, to five-tenths of one per cent.

The law provides that the commission-

ers shall fix the rate of taxation to

meet the proportion of the expenses of

the District to be paid from this

source. Taxes were formerly payable

annually, but beginning July 1, 1922,

they are payable semi-annually on
November 1 and May 1 of each year.
The assessed value of real estate and

personal property in the District of

Columbia on June 30, 1923, was:

Land $335,538,719

Improvements 387,660,549

Personal Property :

Tangible 123,765,372

Intangible 365,079,089

Real estate is assessed biennially.

For the purpose of providing for the

orderly conduct of the business of the

District government each member of
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the board of commissioners is ap-

pointed a committee of one to handle

certain municipal functions. One com-
missioner has charge of the assessment

of property, the disbursement of ap-

propriations, the licensing of busi-

nesses, the collection of taxes, the

handling of legal matters and insur-

ance, and the purchase of all materials

supplies, and the control of the alms-

house, reformatory, and workhouse.

Another commissioner has charge of

the fire and police departments, the

supervision of weights, measures and

markets, the supervision of play-

grounds, etc. Another commissioner

has charge of all street improvements,
the construction of school and other

municipal buildings, the removal and

disposal of garbage and city refuse,

the construction of sewers, the clean-

ing of streets, the lighting of streets,

the laying of water mains, the care of

street trees, etc. Twice each week and
at other times when necessary, the

three commissioners meet in board

session. Each commissioner brings
>efore the board matters affecting his

department, and the board passes such

arders and regulations as they deem
advisable covering the matters brought
;o their attention. These orders are

signed by the secretary to the board

commissioners, and are issued to the

leads of departments for execution.

In addition to the duties which the

commissioners have as executives of

the District government, congress has

placed upon them certain other duties.

The three commissioners form a public
utilities commission with jurisdiction
over street railways, gas and electric

companies, telephones, baggage trans-

fer, etc. The commission fixes the

rates which may be charged for all of

these commodities, and the public

utility companies cannot charge more
than these rates for services which

they render.

The commissioners, together with

the architect of the capitol and the

officer in charge of public buildings and

grounds in the city of Washington,
form a zoning commission which
divides the city into zones, which can
be used only for residence purposes,
business purposes, and other com-
mercial purposes. They also fix the

height to which buildings can be
erected and the area of ground which
can be built upon.

All matters with reference to the

public school system, with the excep-
tion of the construction and repair of

school buildings, are placed by law
under a board of education consisting
of nine members appointed by the

judges of the supreme court as hereto-

fore stated. The board of education

appoints all the teachers and other

employees and makes rules for the

operation of the school system. The

expense of running the schools is one
of the municipal expenses cared for in

the District appropriation act.

It may be interesting to note the

various taxes and assessments which
the property owner in the District of

Columbia is called upon to pay.
When the city of Washington was laid

out into streets, avenues, and alleys,

the old boundary of the city was
Florida Avenue. As the city grew,
however, property owners outside this

boundary subdivided their land into

lots, and dedicated streets. These
streets as well as the city streets were

improved at the expense of the District

government and no assessment was
made for such improvement. In the

year 1893, however, congress directed

the commissioners to prepare a plan
for extending the streets and avenues
of the city throughout the entire Dis-

trict, in order that when the land was

opened for building houses the streets

would be run in a systematic manner.
The law provided that if a property
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owner wished to subdivide his land he

must dedicate the streets to the Dis-

trict without any cost. If he did not

dedicate and the commissioners desired

the streets to be opened, they would

institute a proceeding in court to take

the land for street purposes, and the

property owners were required to pay
the cost of the land taken. After the

street was opened, it was necessary to

lay sewers, water and gas mains, and

electric lights, and also to provide

sidewalks and roadways. With the

exception of the gas and electric light,

the property owner is required to pay
for all these improvements. Now he

pays two dollars per front foot for a

water main, and one dollar and fifty

cents for a sewer; one-half of the cost

of laying a sidewalk; one-half of the

cost of paving alleys, and one-half of

the cost of paving the roadway in front

of his property. This is in addition

to the taxes he pays each year on the

property.
The District of Columbia has practi-

cally no bonded or floating indebted-

ness.

On June 30, 1923, the outstanding
3.65 per cent District of Columbia

bonds amounted to $4,589,250. The

sinking-fund assets amount to $4,423,-

640.91, thus making the net indebted-

ness of the District of Columbia on

June 30, 1923, $165,609.09. The Dis-

trict of Columbia has no other form

of indebtedness than that represented

by its outstanding 3.65 bonds. The

50-year period for which these 3.65

bonds were issued, the issue being lim-

ited by law to $15,000,000, will expire

August 1, 1924. The sinking-fund

assets, represented entirely by invest-

ments in bonds of the United States,

will be nearly sufficient to take up the

outstanding bonds.

CIVIC INTEREST AND CRIME IN
CLEVELAND

A FOLLOW-UP ON THE CRIME SURVEY

BY RAYMOND MOLEY
Associate Professor of Government, Columbia University

What has been accomplished in two years, and what remains to be done

Civic interest, shocked and aroused

by a deplorable murder case, educated

and informed through a survey of

criminal justice, and sustained and

directed by permanent citizen organi-

zations, has for the present, at least,

rescued Cleveland from an unhappy

prominence as an easy town for

crime and criminals.

For a period extending several

years back of 1920, Cleveland, once

far heralded as well governed, had

suffered an alarming increase of

crime. The quality of its law en-

forcement had become an open in-

vitation to the criminal and vicious.

In 1919 a special grand jury was

created composed of reputable men
and charged with the duty of finding

out why crime had become so rampant.
The report of this grand jury revealed

an "easy" town with a confusion of
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responsibility in the police depart-
ment, politics and slovenliness in the
work of the prosecutors' offices, un-

intelligent humanitarianism on the
bench and unwholesome relations be-

tween lawyers serving the underworld
and officials supposed to serve the

public. It stated that certain officials,

notably the county prosecutor, had
"steadily lost the confidence of the

community and the bar," and recom-
mended that he "should resign or be
removed by due process of law." It

also stated that the city director of

public safety, titular head of the

police force, should be "immediately
superseded.

"

TRIAL OP CHIEF JUSTICE
AROUSES PUBLIC

A year later a murder case threw
before the public the same general
condition in a much more detailed and
lurid manner. The chief justice of

the Cleveland mumicipal court sadly
disgraced his high office by becoming
involved in a sordid series of events
which culminated in a murder for

which he was twice tried, but finally

acquitted. Throughout this whole
incident there was exhibited much
bungling police work, ineffective prose-
cution, yellow journalism, and ques-
tionable political operations. Civic

organizations were finally taught the
need of fundamental and carefully
planned reform and at the very culmina-
tion of the public interest in this rev-
elation of governmental breakdown, the

Mayor, The Bar Association, The
Chamber of Commerce, and other
civic bodies requested The Cleveland
Foundation to conduct a searching
survey of the whole machinery for
the administration of criminal justice.
The Cleveland Foundation con-

ducted this survey in 1921. The
survey found that the outstanding

shortcomings of the administration of
criminal justice in Cleveland were the

following:
An antiquated police system, made

up of men "singularly free from
scandal and vicious corruption but

working in a rut, without intelligence
or constructive policy on an unim-
aginative perfunctory routine ";

Prosecutors, poorly equipped and
qualified for their work, politically
selected, underpaid, trying to cope
with a tremendous volume of business
and revealing in their work a condition
of "serial unpreparedness";

Judges, theoretically removed from

partisanship by the non-partisan bal-

lot, but embarrassed by the need of

carrying on a constant campaign for

re-election, subjected to pressure from
yellow newspaper enterprise and from
racial and economic groups, with
little incentive to conduct their work
with energy and spirit;

Daily newspapers, exploiting the
sensational and unusual, playing up
"crime waves" when such "waves"
do not exist, advertising the mounte-
bank judge or prosecutor and neglect-

ing the prosaic, but conscientious

public servant, interfering with the

capture of criminals by premature
publicity, and coloring public opinion
during sensational trials to the extent,

perhaps, of influencing juries to follow
the news rather than the evidence;
A bar, with its leading members too

absorbed in the commercial aspects of
their profession and little interested
in the improvement of conditions in

the courts, with a large proportion of
its members poorly educated and
organized only in a bar association

existing until recently merely to "me-
morialize its dead members. "

Back of it all a public uninformed,
unorganized, without leadership, suf-

fering these conditions with lazy com-
placency.
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THE ASSOCIATION FOR

CRIMINAL JUSTICE

The primary object of the Founda-

tion in conducting the survey was to

stimulate public interest in the long,

difficult and prosaic job of rebuilding

the machinery of justice more nearly

in line with modern needs and condi-

tions. The publication of the survey

was only the beginning of reform.

Under the leadership of the Bar

Association, an organization was

formed which is known as The Cleve-

land Association for Criminal Justice.

It is a federation of thirteen of the

great civic organizations of the city

and it has as its object the improve-

ment of the administration of criminal

justice. Some idea of the civic power

which it represents is indicated by its

member organizations which include

The Cleveland Bar Association, The

Cleveland Automobile Club, The

Cleveland Chamber of Commerce,

The Cleveland Advertising Club, The

Cleveland Academy of Medicine, The

Cleveland Real Estate Board, The

Civic League of Cleveland, The League

of Women Voters, The Women's City

Club, The Cleveland Builders Ex-

change, The Cuyahoga County Council

of the American Legion, The Cleveland

Chamber of Industry, and the In-

dustrial Association. Through this

organization there has been welded

into a unified body the aggregate

power and influence of agencies aggre-

gating in membership 75,000 of the

city's best citizens. The organization

has now been in existence since

January, 1922. During its first year

it was financed by private subscrip-

tions; at present it is supported by the

Community Fund.

CARD INDEX OF ALL FELONIES

The basis of the work of The Cleve-

land Association for Criminal Justice

is a complete card index of felonies

committed in Cleveland. This record

shows all of the facts of record in each

case and constitutes a more complete
record of crime than is maintained by
all of the public agencies of the city

combined. It reveals the status of

each case, the judges, prosecutors,

police officers, bondsmen, and lawyers

involved and almost automatically

throws out a warning when the process

of justice is diverted or halted without

legitimate reason. This corrects at

once the condition which permitted

professional bondsmen and lawyers of

the underworld to operate with the

assurance that they would leave no

tracks behind. In addition to its

card index of crime, the Association

maintains observers in constant attend-

ance at the criminal courts acting in a

sense as the "eyes of the public."

Special cases have been carefully in-

vestigated and quarterly reports are

issued informing the public concerning

the quantity and quality of crime,

giving public officials deserved credit

and, when necessary, fearless criti-

cism. In sixteen months of operation,

the Association has become a force to

be reckoned with, representing actively

a public interest long neglected, giving

assistance where possible and practi-

cable, fair and helpful toward officials

but a constant menace to the forces

which so long diverted the course of

justice in the interest of private gain.

It has made a place for itself in the

civic life of the community.
Since 1921 other civic forces have

been increasingly active in this field.

The Cleveland Automobile Club is

probably the most virile and aggres-

sive civic organization in the city. It

has over 33,000 members and an

annual budget of more than $300,000.

It has made a direct and powerful
attack upon the problem of automobile

stealing with the result that in three

years automobile thefts have been
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cut 36 per cent. On account of the

fact that automobile thieves are often

experienced general criminals, and

that automobile stealing has become a

very important accessory to other

sorts of crimes, a force which acts

against automobile stealing has had a

very real effect upon crime in general.

The Bar Association within three

years has emerged from its lethargy
and has helped to make the judges
more independent of the forces which

have hampered their effectiveness.

CONCRETE IMPROVEMENTS

Through the aggregate effort of

these and other civic bodies a number
of improvements have been made
since the publication of the Founda-
tion survey in 1921.

1. Cleveland has had probation in

its municipal and juvenile courts for a

long time. In 1921 there was created

a greatly needed probation department
in the higher court of common pleas.

2. The legislature of 1923 passed a

bill, prepared and sponsored by the

Bar Association, providing for a chief

justice of the common pleas court.

This was one of the most important
recommendations of the survey. It

provides an executive head for a
court consisting of twelve judges with

both civil and criminal jurisdiction.

3. Better prosecutors have held of-

fice since the survey. An entirely new
staff of municipal prosecutors was

appointed by the new city administra-

tion in January, 1922. This group is

really non-partisan and of genuinely

good quality. The county prose-
cutor's office has also greatly improved
both in personnel and methods.

4. After a deadlock of six years,
with the defeat of four bond issues for

a new criminal courts and jail build-

ing, a group of civic agencies co-operat-

ing with county officials has secured

an agreement upon a new plan which

will probably result in a new and
modern criminal justice building.

5. More effective grand juries have
been appointed during the past two

years. Judges have appointed men
and women of standing to this im-

portant duty, and people thus sum-
moned have given their services will-

ingly.

6. The Bar Association, following a

suggestion of the survey, now secures a

poll of the members as to the retention

of judges whose terms expire, and

actively campaigns for their re-election.

In the last judicial election all the

candidates for re-election kept out of

the campaign themselves (an amazing
and unprecedented proceeding,) while

the Bar Association carried on a

vigorous campaign and re-elected

them all. Such a policy should result

in more independence for the judges in

office.

7. Largely due to efforts centered in

Cleveland, the rules for admission to

the bar have been strengthened to the

extent of requiring night law schools

to lengthen their courses from three to

four years and to raise their entrance

requirements.

SOME OLD HABITS PERSIST

It would be a most unintelligent

optimism to claim or seem to claim

that in two years the long established

and well-known shortcomings of the

administration of criminal justice in

this modern community have been

entirely corrected. Much remains to

be done before Cleveland can even

approximate the effectiveness which

the need demands. Some of the old

vicious habits persist in spite of an

unquestioned will to reform. The

police department is still in a rut

although there is less of the old con-

fusion of responsibility among mayor,
civil service commission, director of

safety and chief of police. Police
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records are still inadequate and un-

reliable. Some newspapers still tell

the world (and criminals) where police
are seeking for suspected offenders and
in every sensational case cater to the

low, morbid instincts of the com-

munity. The "performing" judge
still makes his occasional appeals to

the grand stand. Prosecution is still

occasionally careless and perfunctory.
But during the months which have

passed since the publication of the

survey and the formation of the

Association for Criminal Justice there

has been a most encouraging diminu-

tion in crime. To say that this fact

has resulted directly from any single
factor would undoubtedly be danger-
ous, as there are many quite obvious

contributing causes. Everything indi-

cates, however, that there really has

been a definite stiffening of prosecu-
tion in Cleveland which has been al-

most exactly contemporaneous with

the increased public interest since

1921 and the very active work of the

Association for Criminal Justice and

the Automobile Club. The following
table indicates the total number of

three typical crimes in three years:

CRIMES IN CLEVELAND DURING THREE
YEARS
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Reduced to their simplest terms

these statistics reveal the following

comparisons:

REPORTED CASES OF BURGLARY, ROBBERY
AND AUTO STEALING IN MARCH AND
APRIL OF 1922 AND 1923 IN THREE CITIES,
FOR EACH TEN CRIMES OF THESE SORTS
REPORTED IN THE SAME MONTHS OF
1921



A REVOLUTION IN MORALS
THE CHANGED PUBLIC OPINION ON VICE

BY JAMES BRONSON REYNOLDS
Prendent, American Institute of Criminal Law and Criminology

The introduction by a distinguished author to our series of articles

on the municipal treatment of vice. :: :: :: :: ::

No single sign of Social Progress in

the twentieth century is more encour-

aging than the advance in public
morals. A quarter of a century ago,
wide spread white slavery of a genuine
sort existed; the belief that vice was
inevitable and but slightly reducible

by public effort was wide spread even

among municipal reformers. In all

the large cities of this country, toler-

ated vice paid tribute to the police, and
often also to politicians and near

statesmen. Women were trained to

believe that they must not touch the

subject; men were disinclined to do so;

the better newspapers avoided refer-

ence to it in order that the homes which

they entered might not be shocked and

tainted, while the lower grade papers
went as far as the police would permit,
and farther than decency would admit
in reporting salacious cases in the

criminal courts. Every city had its

red light district, and officials and good
citizens joined in declaring that it was

necessary to keep vice in its proper

quarter to protect the virtue of the

truly virtuous. A questionnaire issued

to the chief police authorities in fifty

leading cities in 1910 brought the

opinion from forty-eight that a segre-

gated district was necessary or desir-

able and the only restraint upon it

should be health measures and efficient

ED. NOTE: This is the first of a series of

articles upon the present attitude of the principal

cities towards vice. Each subsequent article

will be devoted to a single city.

police service to prevent unusual acts

of violence. The president of one of

the largest universities in the country
advised the police commissioner of a

reform administration that toleration

and segregation were the only safe

methods for dealing with this difficult

problem. These opinions were not

unusual, but expressed the general
view of the wise at that time.

The most difficult feature of the

situation was the ignorance of the bet-

ter element. The cynic, the man
about town, and corrupt police officials

were the only ones in possession of

facts. Their most determined op-

ponents were sentimentalists, who told

exaggerated tales, manifestly untrue

or of very exceptional occurrence.

Hence, it was not surprising that the

conflict between vice and morality was
an unequal one.

Before stating the changes of the

last twenty-five years, let us review in

outline the history of this country in

relation to this ancient evil. The

history of vice is synchronous with

that of crime in other fields, and its

rise and growth vary with the varying
economic and social conditions of this

country.

Our first social period was the Colo-

nial, covering our record until the War
of the Revolution. Life was simple
and wealth scarce. There was little

money for light entertainment or self-

586
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indulgence. The city of the present

day was unknown. The victims of

vice and the scarlet woman were

chance creations and probably largely
of the class now reckoned as mentally
defective. A notable instance of the

sort is the female founder of the Jukes

family, who was a half-witted servant

girl in a cheap old-time inn. Immi-

gration in the Colonial period undoubt-

edly contributed to debauchery.
While some of the best of the Colonists

left their homes for conscience's sake

and "for the God their foes denied,"
not a few also left their country for

their country's good. Among such,

male and female offenders were perhaps
of equal number. History records that

shiploads of young women were several

times sent to the Colonies to provide
wives for the planters and farmers.

Public authorities frequently took ad-

vantage of the opportunity to relieve

themselves of the female scum of the

community, who, once landed, did

business after the manner of their kind.

The unloading by Europe of unde-

sirable female emigrants, the natural

and usual percentage of mental defi-

ciency, both male and female, and the

tendency of a certain number of

low-grade inns in all countries and in

all ages to become purveyors of vice,

gradually produced disorderly houses

known to the rough teamsters, who
were the leading carriers of provisions
and supplies in the Colonial period,
and to such travelers and others as

were inclined to frequent abodes of

debauchery.
Public action was limited to the

suppression of the above resorts when
they were carried to the extent of be-

coming centers of violence, resorted to

by thieves and other disorderly char-

acters. But the conception of the

responsibility of the state among the

colonists envisaged only crimes of

violence affecting property and the

person, and did not in the least deal

with problems of morals . An examina-
tion of the penal code of any of the

colonies before the Revolution empha-
sizes the limited scope of the law and
the extent to which every man did that

which was right in his own eyes. We
see, therefore, that the beginnings of

the morals problem, and the develop-
ment of its material were clearly in

evidence, but that the problem itself

had not taken shape as it existed in

Europe, and as it came to be later in

this country.

II

Our next period dates from the War
of the Revolution to the end of the

Civil War. In this, two thirds of the

population still lived in the open
country. Cities at first were few and

small, but after 1830, with the begin-

nings of railroads and of the factory

system, the suction power of cities

began to be felt, and in the last half of

the period, the morals problem in the

city was a real one. The laws of the

country were shaped by the strong
individualistic independence of the

farming class. Judges, prosecuting

attorneys, and other restricting and

restraining agents of law and order

were regarded with suspicion, as the

tools of tyranny. The fathers and

grandfathers of the first two genera-
tions had applauded the French

Revolution, and its kicking off of all

restraint from higher authorities.

Men with such an attitude of mind
were not prepared to institute pro-
tective laws for an element, whose
mental weaknesses and other grounds
for a lack of self protective power were

not understood. The new industrial-

ism of the factory system was rapidly

coming to be, but adequate factory
laws for the simplest protection of

physical health and economic well

being were of slow development, and
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only achieved after a half century of

strenuous conflict. The remoter prob-
lems of moral self defense of any single

element inarticulate in proclaiming
its needs were neither seen nor ex-

pressed.
We may quote as revealing the

opinion of the time the statement of

Dr. W. W. Sanger: "Few love to know
the secret springs from which prostitu-

tion emanates; few are anxious to

know how wide the stream extends;

few have any desire to know the

devastation it causes. . . . He, who
does allude to the subject of prostitu-

tion in any other than a mysterious
and whispered manner, must be pre-

pared to meet the frowns and censure

of society." The conclusions reached

by Dr. Sanger, the most careful, most

dispassionate, most thorough and most

highly qualified student of vice in this

country in the last century, also merit

quotation. He says: "Stripped of the

veil of secrecy which has enveloped it,

there appears a vice arising from an

inextinguishable natural impulse on

the part of one sex, fostered by con-

fiding weakness in the other; from

social disabilities on one side, and
social oppression on the other; from

the wiles of the deceiver working upon
unsuspecting credulity; and, finally,

from the stern necessity to live."

Nevertheless, the morals problem of

the city grew apace. The results of a

single appraisal of moral conditions in

this period may be cited: Dr. Sanger,
who was then resident physician of

Blackwell's Island, New York, made
in 1857 the first serious study of vice

conditions in any American city. He
obtained the aid of the mayor, the

chief of police and other health and

police officers, and the results of a two

years' statistical study were important
and informing. The population of

New York was 515,547 in 1850. As

evidencing the suction power of the

city, it may be noted, that of 762

prostitutes found in New York and

born in the United States, 394 were

from New York state, 71 from Massa-

chusetts, 77 from Pennsylvania, 69

from New Jersey, 42 from Connecticut,

and 24 from Maine. Six other states

contributed more than five. The
southern states altogether added 12

women, and the western states the

same number. The writer notes that

Maine with a population of 580,000

sent 24 women, while Virginia, with

1,421,000 contributed but nine. These

states were about equidistant from

New York. The statistician tries with-

out confidence of success, to explain

why Maine sent so disproportionate a

number. His conclusion seems to be

that the employment of females in

manufacturing and sedentary occupa-

tions explains the easier exploitation

of girls and women in the New England
and the middle states, in comparison
with the southern and western states,

where the factory system was much
less developed.

Instructive also, are the answers of

1,238 prostitutes to the question,

"What induced you to emigrate to the

United States?" That the search for

economic well-being even at that time

was beset with many pitfalls was sug-

gested by the reply of 411, that they

came to improve their condition.

Only 91 came from causes likely to lane

them in vice. These were ill usage of

parents, running away from home, anc

coming with their seducers. The edu-

cational condition of 2,000 reveals

higher grade of schooling than W
shown by similar inquiries in the first

decade of this century. Seven hun-

dred and fourteen of the 2,000 coul<

read and write well, and only 521 wei

uneducated. As to the cause of b<

coming prostitutes, out of 2,000,

claimed destitution, 513 admitted in-

clination, 258 seduction, 181 drii
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(this was before the Volstead act!),

164 ill treatment of relatives, and 134

desire for an easy life. As to previous

occupations, the answers were not

dissimilar to most canvasses of this

class. Nearly one-half of 2,000 had
been in domestic service; one quarter
were living with their families or

friends and three-fourths of the re-

mainder were in factories or work-shops.
While but few claimed to have entered

prostitution solely because of necessity
to earn a livelihood, over 1,000 stated

that they were earning less than four

dollars a week. In other words, star-

vation wages had been an important
contributor to their downfall. It

seems surprising, but is perhaps only
to be taken as recognizing the large

proportion of that element of the popu-
lation, and the coarseness of the life in

many cases that 440 of the 2,000 stated

that their fathers were farmers. Less

than 40 reported their fathers as be-

longing to the professional classes,

while only 24 fathers were manufactur-

ers, and 37 merchants.

Here certainly, was a full blown

problem of morals, discreditable to the

commercial capital of the new country,
"conceived in liberty, and dedicated

to the proposition, that all men are

created equal." Orators of the period
used to say "free and equal." Evi-

dently, people are created neither free

nor equal. Of all the creeping things
that creep on the face of the earth, the

human beast is the least free and the

most and longest dependent, while

equality does not exist in any sense

even within the family circle.

The painstaking report of Dr. Sanger
produced a profound impression and
extended discussion, with only the

limitation that the subject was tabooed
as a topic for general consideration.

But neither heredity nor environment
were understood, and the inequalities
of mental and emotional character were

not appreciated by even the profes-
sional class.

The conditions revealed in New York
in 1857 were similar to those which
arose in other large cities in the

country which developed from 1870 to

1900. Voices of protest began to be
raised first by individuals, and then by
the churches and a few organizations,
but public officials had no standards

and no conception of the problem,
which promised or produced construc-

tive results. Even municipal reform-

ers were unwilling to touch it, and less

willing to be involved in any alliance

with the emotional advocates of sup-

pression. Law givers, under pressure,

passed laws, making prostitutes va-

grants, and suppressing houses of

prostitution, but such laws were de-

fectively enforced for a quarter of a

century, and used by the police mainly
as a club to repress malefactors who
became too ostentatious.

Ill

In the meantime, with the increasing

intimacy of the relations between this

country and Europe, the discussion of

the problem then attracted attention

in our own country. The earnest and
brilliant speeches against the traffic in

women of Josephine Butler in England,
and the sensational exposures in Lon-

don by William T. Stead in 1885

impressed Europe as well as England
with the belief that a traffic as well as a

vice was at issue. In 1889, under the

leadership of William A. Coote of the

National Vigilance Committee, an

epoch making international conference

was called in England. Able and rep-

resentative people of many nations

were present. Their testimony agreed
that an international traffic existed,

wide spread and sinister. Greed of

gain was its motive, and the helpless-

ness of the victims furnished the ground
of exploitation. It was not a mere
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question of supply and demand, but

one of a stimulated supply and demand
from commercial agents, and corrupt
officials in every country, and instances

were not lacking, that even in the best

governed countries, there were officials,

who yielded to temptation. Not less

startling was the fact established that

the traffic was largely international,

and that this characteristic was due
to the further fact that by transporta-
tion to other lands, the victims of one

country were reduced to a condition of

helplessness, that made them veritable

slaves of their masters. It therefore

became evident that no one country
alone could solve the problem, nor

successfully attack the traffic. It was
a world problem, as general human
slavery had been before it.

Aroused by the unanimous protest
of the delegates at the London Confer-

ence, in 1902, the French Government
summoned a world congress of official

representatives of different govern-
ments to meet in Paris. By them, a

treaty was drafted, pledging the signers
to common measures for the suppres-
sion of the international traffic, and
the punishment of any found catering
thereto. This treaty was ratified by
nearly all the governments of Europe,

except Turkey, and in 1906, by the

American government. Both the

London conference and the official

congress in Paris demonstrated that

America was involved in the traffic in

women as well, and probably as much
as Europe, and that the stream of

emigration from Europe to America
was polluted by the presence of

procurers and their victims.

IV

America was further enlightened by
the discoveries of medical science, the

new science of public hygiene and the

new body of educated social reformers.

Thus, with the opening of the twentieth

century, the time was ripe for a new
movement of moral reform on a new
basis and with the fullness of time,

action was not delayed. The United

States Congress in 1906 created a

National Immigration Committee,
which made an elaborate study of the

whole problem of immigration. The

importation of women for immoral

purposes was carefully examined, and
the conclusions reached were no less

startling and stirring to the moral

sense of this country than those pre-

viously established. The work of this

committee led to the passage of two
national laws, known as the Bennet
and Mann laws. These enlisted the

aid of the national government in the

crusade, thus seriously undertaken by
the entire resources of the national

government.
Nor were state governments idle.

The National Vigilance Committee,
an organization formed to suppress
commercialized vice, and official toler-

ance or regulation of it, drafted what
became known as a State White Slave

Law, which was rapidly adopted by
all or nearly all the states of the Union.

This was followed, a few years later,

by an Injunction and Abatement Law.
The former act aimed at the successful

prosecution of procurers and promoters
of vice, and the latter at the suppres-
sion of disorderly houses as a public
nuisance. Meanwhile, grand juries

in different parts of the country were

conducting their own inquiries, and in

every instance, rendered an uncompro-
mising condemnation of the traffic in

women and a demand for more strenu-

ous official action for its suppression
Cities also made an important con-

tribution to the attack on entrenchec

vice. Municipal commissions were

created to investigate moral conditions

in Chicago, Minneapolis, Philadelphia
and a dozen other centers. These
commissions were usually composed oi
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women and men of the educated class

which formerly had avoided combat
with so disagreeable a topic. Their

inquiries were sober and dispassionate.
With no single exception their con-

clusions were that segregated districts

did not segregate prostitution, that

toleration did not reduce the evil nor

protect virtuous women, but that on
the contrary the removal of "red

lights" districts in a city tended to

reduce vice in other sections.

One further potent influence is to

be recorded. When the World War
began, the American government, on

entering the conflict, resolved that its

soldiers should not be debauched as

had been the soldiers of certain other

countries, in shocking numbers during
the first two years of the war. It had
been the habit of all countries in the

war, to consider that the practice of

vice was inevitable or necessary for a

large percentage of their soldiers, and
to make little if any effort to prevent
the practice, and very little successful

effort to reduce the evil effects of it

among their soldiers. The American

government, both civil and military,

grappled with the problem, on the

assumption that vice was not neces-

sary, and that the volume of it could be

reduced. Recreative substitutes were

provided, and strong prohibitive meas-
ures adopted. Particular attention

was directed to the training camps in

this country, and especially able offi-

cers were appointed, who conducted
relentless warfare against all denizens

and abodes of vice, within reach of

army camps. These efforts strength-
ened the rising tide of determination

throughout the country, that all tolera-

tion and segregation of commercialized

vice must go, and promoted an un-

compromising warfare against commer-
cialized vice.

One cannot review the history of the

vice problem and the public attitude

toward it, without being profoundly

impressed by the development of public
sentiment relating to it along with the

development of the evil itself. The
toleration of commercialized vice is

to-day advocated only by those igno-
rant of the studies of the subject during
the last twenty-five years, and of the

unanimous conclusions reached by
official and unofficial commissions,

grand juries, and civic bodies. To the

conclusions thus reached, there has

been no reply or denial by any govern-
mental body, or civic organization, nor

any seriously considered protest over

the signatures of citizens of any
country. The verdict of civilization,

which forty years ago would have been
that commercialized vice was inevitable

and could only be regulated, and

thereby slightly reduced, to-day is

practically unanimous that society
must conduct eternal warfare against
its promoters, whatever be their re-

lations to it.

One of the admitted services of the

League of Nations has been its vigorous

promotion of joint action against
international commerce in women by
all the fifty-two nations, which con-

stitute its members. Even our own

lagging country has ventured to take

an official share in such action. Is it

too much to believe that one more form
of human slavery is doomed, and that

it will only continue in uncivilized

portions of the earth?
"
Fondly do we

hope, fervently do we pray," that this

belief will be justified.



ADMINISTRATIVE REORGANIZATION IN
TENNESSEE

BY A. E. BUCK
New York Bureau of Municipal Research

Tennessee has broken the "Solid South" by the adoption of an ad-

ministrative consolidation plan, the simplest which any state has yet

accepted. Ousted officeholders contested the measure in the courts,

providing the first occasion upon which the constitutional principles of
consolidation have been judicially tested. :: :: :: ::

TENNESSEE now enjoys the dis-

tinction of being the first southern

state to reorganize her administration.

In this reorganization she has gone
even further than the states in other

sections of the country toward setting

up a simple, direct, responsible govern-
ment. This is due, in a measure, to

the lack of detailed provisions in the

state constitution relative to adminis-

trative organization. The governor is

the only elective constitutional officer.

There is no lieutenant governor; the

speaker of |the senate succeeds the

governor in case his office becomes
vacant. The only other constitutional

administrative officers, besides the

governor, are the secretary of state,

the comptroller, the treasurer, the

attorney general, and the adjutant

general. The first three of these are

appointed by the legislature, the

fourth by the supreme court, and the

fifth by the governor. Thus, complete

reorganization of the state's activities

was hampered by few constitutional

restrictions.

STEPS TOWARD REORGANIZATION

Back in 1921 some citizens of Nash-

ville became interested in administra-

tive reorganization, and provided for a

brief study of the existing organization
of the state government. This re-

sulted in the introduction in the 1921

legislature of a bill providing for a plan
of consolidation, but it failed to get any
serious consideration on the part of the

legislature. However, this beginning

coupled with the general financial con-

dition of the state served to make re-

organization an issue in the following

gubernatorial campaign, which re-

sulted in the election of Governor
Austin Peay in November, 1922. At
this time, the writer had about finished

a survey of the various offices, boards,

departments and agencies of the state

government for the Nashville Chamber
of Commerce. It was the intention of

the Chamber to distribute a report on
this survey over the state and to assist

in securing the adoption of a plan of

state reorganization. During the cam-

paign, Governor Peay had pledged
himself, among other things, to a re-

organization of the administrative

system of the state looking to economy
and efficiency. Immediately after his

election the Chamber of Commerce

agreed to turn over the information

gathered in the survey to Governor

Peay. Thereupon the writer went to

the governor's home at Clarksville and
assisted him in drafting into a bill the

reorganization plan and also in working
out a budget to carry on the work of

the new organization. Subsequently,

during the legislative session, the

writer assisted the legislative commit-

502
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tees in working out further legislation

and aided the governor in the installa-

tion of the new system of administra-

tion after its adoption.

LEADERSHIP OF GOVERNOR PEAY

Even before Governor Peay was

inaugurated he had won the confidence

of the members of the legislature. An
overwhelming majority of the members
of each house pledged support to the

governor in putting through his pro-

gram. Like the governor, most of the

members of the legislature had been

elected upon a platform in which state

issues, such as taxation and retrench-

ment, were paramount.
On January 17, the day following his

inauguration, Governor Peay sent a

message to the legislature in which he

outlined his program of legislation.

Accompanying this message was the

administrative reorganization bill and
the general appropriation bill. In his

message he pointed out that there was
a deficit in state accounts of over

$2,500,000, and then remarked:
"
Something is radically wrong with our

system when a large deficit annually
results in our accounts. It has been

occurring for fifteen years." This he

ascribed to the existing state organiza-
tion which he described as "headless

and disjointed" and what amounted to

"an assortment of petty governments."
After explaining briefly the proposed

plan of reorganization, he anticipated
that the constitutionality of the bill

would be questioned because it dis-

turbed the tenure of officeholders. On
this point he said: "The terms of

officials so vary in this state, that this

reform is impossible, if they cannot be
disturbed. This bill is not primarily
intended to amend or repeal any exist-

ing law. Its purpose is to originate a

broad and new administrative scheme
in government to promote economy
and efficiency. If it cannot be law-

fully done in this manner, we had as

well know that fact and resign our-

selves to bankruptcy. The state gov-
ernment has passed the point where
the present system can be judiciously
administered.

" With this explanation
he asked that the legislature give the

bill its prompt attention.

THE REORGANIZATION PLAN

The reorganization act passed the

legislature and was approved by the

governor on January 31. It created

eight administrative departments, as

follows: Finance and taxation, agri-

culture, highways and public works,

education, institutions, public health,

insurance and banking, and labor.

Forty-nine statutory offices, boards,
bureaus and agencies of the state

government were abolished and their

functions consolidated in these eight

departments. In addition, some of

the statutory duties of the constitu-

tional administrative officers were

transferred to the new departments.
In control of each department is a

single head, called the commissioner,
who is appointed by the governor
without confirmation by the senate.

These commissioners hold office at the

pleasure of the governor. Their sal-

aries range from $4,000 to $5,000 per

year. All subordinate officers and

employees in the departments are

appointed by the commissioners, with

the approval of the governor, and sub-

ject to the employment regulations
established by the department of

finance and taxation. Each depart-
ment is required to maintain a central

office at the capitol and to keep this

office open for business from 8.30 in

the morning to 4.30 in the afternoon

during each week day.

Only one statutory agency was not

included in the reorganization plan
which might have been consolidated,

viz., the railroad and public utilities
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commission. At the time the legisla-

ture was in session, there was wide

difference of opinion in the state as to

what the scope of the powers of this

commission should be, especially with

reference to the regulation of local

utilities. Undoubtedly, a change in

the organization and duties of this

commission will be made the next

time the legislature meets.

THE NEW DEPARTMENTS AND THEIR

ACTIVITIES

A glance at the accompanying
chart will give the reader an idea of the

internal organization of the various

departments and the general distribu-

tion of the activities. Each division is

headed by a single officer, called in

most cases a superintendent.
The department of finance and

taxation is the hub of the administra-

tive wheel. It has supervisory control

over all the expenditures and collec-

tions of the state government. It

keeps the central accounts covering

the state's fiscal operations. It con-

trols the purchase of all supplies,

materials, equipment and services for

the state departments and offices. It

gathers the information and prepares
the state budget for the governor, who

passes upon it and presents it to the

legislature. It classifies employees in

the different departments and insti-

tutions and regulates the disposition

of office forces when not operating to

the best advantage. It regulates and

equalizes the assessment of general

property for taxation, assesses and
collects inheritance taxes, and issues

motor vehicle licenses. The adminis-

tration of the excise tax on corporations
and the supervision of the gasoline

tax, taxes authorized by the 1923

legislature, are also placed under this

department. The general property

equalization and the adjustment of

inheritance taxes are functions of the

department of finance and taxation

which are finally passed on by a board

consisting of the head of the depart-

ment, the head of the division of taxa-

tion, the governor, the treasurer, and
the secretary of state. The state

funding board and the Confederate

pension board are both associated with
the department of finance and taxation

for purposes of administration.

The department of agriculture is

concerned with the control of plant
and animal diseases, the inspection of

foods, feeds, seeds, fertilizers, and
dairies, the enforcement of fish and

game regulations, and the preservation
of forests. Two advisory, non-paid
boards are provided for in connection
with the work of this department, one
on forest conservation and the other

on fish and game. By an act passed
after the reorganization act the legisla-

ture abolished the board of fair trustees

and placed the supervision of the dis-

tribution of state money for fair pur-

poses under the department of agricul-
ture.

The department of highways and

public works has charge of the con-

struction and maintenance of the

state highway system, enforces traffic

regulations, supervises the erection of

public buildings, provides plans for

institutional development, and exer-

cises general custodial supervision over

the capitol buildings and grounds and
other public property.
The department of education super-

vises the elementary and high school

work of the state. This department
also includes the state library and

archives, the traveling libraries, the

state land records, and the geological
work. It has supervision over the

records of the thirteen state boards

that conduct examinations for licenses

in the various trades and professions.

The state board of education, of which
the head of the department is chairman,
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is associated with the department and

supervises the administration of the

five state normals and the federal funds

for vocational purposes. The financial

supervision of the normals, however, is

lender the department of finance and
taxation.

The department of institutions has

charge of what are commonly termed

the public welfare activities and insti-

tutions of the state. Under it are

thirteen charitable, correctional, and

penal institutions, and the workshops
for the blind. The department of

health has under its supervision all of

the public health activities of the

state. The governor may appoint a

non-paid, advisory council of five

members to serve in connection with

this department. The department of

insurance and banking regulates in-

surance companies, supervises building

and loan associations, examines banks,

and regulates investment companies

(blue sky). The department of labor

is charged with the inspection of mines,

factories, workshops, and hotels, the

enforcement of fire prevention regula-

tions, and the administration of the

workmen's compensation and child

labor laws.

SOME DISTINCTIVE FEATURES OF

THE PLAN

Under the organization briefly out-

lined above, the governor has been

made responsible for the administra-

tion of the state government to a degree
not attained so far by any other state

reorganization. Excepting the limited

amount of administrative work that

falls to the other constitutional officers,

the governor has complete control over

the administrative activities of the

state government. This does not

mean, however, that the governor
can become an autocrat in his office,

for he must give a complete account of

his administration to the legislature

and he is at all times responsible direct-

ly to the people of the state. If his

administration is a failure, the people
know who is to blame. The governor
can no longer make plausible excuses

for his failure to get results, or hide

behind the complicated and disjointed

machinery of administration.

The governor is required to submit
to the legislature a budget, covering
the expenditure needs of the state

government and the means of financing
these needs. This information will be
made public and will be one of the best

means of checking up the success or

failure of the administration. After

appropriations have been made by the

legislature, the centralized administra-

tion will insure that all expenditures
will be made economically and that

deficits will not be incurred.

This plan practically eliminates

boards from all administrative work
of the departments and from all quasi-

judicial and quasi-legislative work, as

well, of the departments. The admin-
istration and direction of such functions

as taxation, workmen's compensation,
blue sky regulation, child labor enforce-

ment, health, institutions, highways,
and education are in the hands of

single individuals. This leaves no
doubt as to responsibility for action or

inaction, and serves to expedite the

state's business.

OPPONENTS APPEAL TO THE COURTS
TEMPORARY RESTRAINING ORDER

GRANTED

In Tennessee the fight against the

reorganization plan was not made in

the legislature, as has been the case in

most of the states, but in the courts.

On February 1, the day the reorganiza-
tion act went into operation, certain

ousted officials, namely, the members
of the highway commission, the tax

commissioner, the members of the state

board of equalization, and the warden
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of the state penitentiary, sought an

injunction preventing the reorganiza-

tion act from taking effect with refer-

ence to their offices. A temporary

injunction was granted the same day
by Chancellor John R. Aust, and a

hearing was set for February 9, on

which day arguments were heard and

the chancellor took the cases under

advisement. In the three bills filed

with the chancellor, which were con-

solidated by agreement at the time of

the hearing, the complainants charged

(1) that the reorganization act was
void because it did not conform to cer-

tain provisions of the constitution as

to form, (2) that it delegated legisla-

tive and judicial powers to the execu-

tive and was therefore in conflict with

the constitutional separation of powers,

(3) that there was irregularity in the

passage of the act by the legislature,

(4) that the act deprived the complain-
ants of their offices, but did not abolish

thes.e offices merely changing the

names, (5) that there were numerous

incongruities in the act, and (6) that

the plan would not promote economy
or efficiency in the administration of

state affairs.

INJUNCTION DENIED BY CHANCELLOR

On February 12, Chancellor Aust
handed down an opinion in which he

refused to grant the complainants an

injunction and upheld the constitu-

tionality of the reorganization act in

all its provisions, except section 14,

relating to the power of the legislature

to appropriate funds. He held that

the title of the act was single in purpose
and yet sufficiently broad to admit of

all legislation tending to the reorganiza-
tion of the state government, and that

it was unnecessary to recite in the

title the caption or substance of all the

laws repealed or amended by the act.

He held that while the right to hold

a public office was a species of property,

it did not entitle the officer to the

compensation as under a contract, but
that the person took the office subject
to the authority of the creating power
to change the compensation or discon-

tinue the office. He held that the

final passage of the act by the house
was regular and that it complied with
the provisions of the constitution.

The other charges he considered briefly

and dismissed as being without weight
in the determination of the case.

Immediately following denial of the

injunction by the chancellor an appeal
to the supreme court of the state was

granted the complainants, but the new

departments were permitted to take

over the work of the contested offices

at once, which was done.

CASE BEFORE THE STATE SUPREME
COURT

The case against the reorganization
act came up and was argued before the

supreme court on March 15 and 16.

The attorneys for the appellants sub-

mitted to the court a printed brief of

95 pages in which they outlined and

assigned as errors the charges in the

original bills for injunction and argued
at length, citing numerous court de-

cisions, in support of these charges.
In conclusion this brief says: "If this

act is held to be constitutional, the

next legislature can pass a more radical

law. The state will be continually

reorganized. It can be ripped fore

and aft, from one end to the other, and
from one administration to another,

and no one can view with complacency
what the end will be. ... The
backers of this radical legislation have
drawn inspiration from the unrest of

the people occasioned by times that

have been extraordinary."
The attorneys for the defendants

presented to the court a printed brief

of 40 pages in which they answered the

arguments of the attorneys for the
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appellants, and concluded as follows:

"The act under consideration is more

distinctly and clearly an act to estab-

lish a new system or scheme of govern-
ment than any act of the legislature

within the past half century. . . .

There is nothing radical or revolution-

ary about this act. . . . The leg-

islature made the laws that this act

undertakes to change. The changes
are entirely within its power to make,
and always have been. The only

question at all is whether the benefits

of the act shall be postponed until the

expiration of the terms of certain sub-

ordinate officers. That is what the

fight is over. . . . The principle

sought to be given effect in this act is

fundamentally a sound one. It rein-

states the governor as the head of the

state's business affairs. We cannot

very well do worse than we have in the

past. The new system is not a selfish

one. . . . It is at least worth

trying."

DECISION OF THE SUPREME COURT

On March 31, the state supreme
court delivered an opinion in which it

upheld the constitutional validity of

the reorganization act. This opinion
should be of special interest, since it is

the first time a case involving the

principles of a state reorganization

plan has been tested in the courts.

The reorganization acts of Ohio and

Washington were before the courts,

but only on the point of the constitu-

tionality of the use of the emergency
clause.

The opinion of the supreme court

(House vs. Creveling, 250 S. W. Re-

porter) on the different charges was

briefly as follows:

1. Upon the charge that the act

violates certain provisions of the con-

stitution as to form, the court held that

the act relates entirely to one subject,

namely, the reorganization of the state

administration. This is made per-

fectly clear from reading the caption.
The contents of the act, therefore,

are not broader than the caption.
Where an act proposes to repeal or

amend several laws relating to one

subject, it is not necessary for it to

recite the title or substance of each

previous law in the caption. This

would have made the caption as

voluminous almost as the body of the

act.

2. Upon the charge that the act

delegates legislative and judicial pow-
ers to the executive in conflict with

the constitution, the court said: "The
fact that certain limited judicial and

legislative powers are conferred upon
executive officers does not change their

status as such officers, nor is it inap-

propriate or beyond the scope of a

statute dealing with executive officers

to confer such powers.
"

3. Upon the charge that there was

irregularity in the passage of the act

by the legislature, the court stated

that it found no evidence on the journal
that the bill was not properly submit-

ted for final passage in the house after

it was returned to that body with the

senate amendments. Although the

aye and no vote was not recorded on
the final passage of the bill, the court

did not presume from the mere silence

of the journal that the provisions of

the constitution had been disregarded.
4. Upon the charge that the act

deprived the complainants of their

offices without abolishing the offices,

the court, after citing a number of

Tennessee cases, stated that it was now
established law that the legislature may
abolish an old plan of government and
the offices created for the administra-

tion of the old plan. "The rights of

the officers thus affected must give way
to what the legislature conceives to be
the public interest. This, of course,

assumes the change in form of govern-
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ment to be real and not colorable for

the purpose of putting one set of men
out of office and another set in office.

"

Unless offices can be abolished, it

would be impossible to put a new
scheme of government into effect.

"There are particular services that

must be rendered by some one in any
form of government and a new system
cannot be stricken down because it

proposes to continue to discharge
essential duties. Old offices may be

abolished, not only when their func-

tions become useless, but when, as

constituted, they do not fit into the

new scheme." This act inaugurates
a new regime. Hereafter, the adminis-

tration is to be one of centralized

power, the governor controlling. Of-

ficials, such as the complainants,
"otherwise selected than by the gov-
ernor, not amenable to him, independ-
ent of his wishes, with tenures fixed,

and broad powers conferred by statute

are out of place in the plan adopted.

They could defeat the governor's most
cherished purpose.

"

5. Upon the charge that the act

contains incongruous matter, the court

stated that this was largely a question
of fact to be determined by its knowl-

edge of affairs. After a thorough
examination of the act the court said:

"Its provisions are germane to the

title and not incongruous with each
other."

6. Upon the charge that the plan
does not promote economy and effi-

ciency in administration, the court

stated that this question had no bear-

ing on the constitutionality of the act,

and declined to go into it. On this

point, the chancellor had said in his

opinion: "If such charge be true, this

appeal should have been made to the

legislature, and not to the courts.

. Courts have no veto over the
exercise of lawful power by the legisla-

ture, nor can they arrest the execution

of a statute even though it could be
shown it was unwise, harmful and
uneconomical.

"

On the general principle of cen-

tralized executive responsibility upon
which the reorganization plan is based,
the court said in the conclusion of its

opinion: "Since in our opinion it (the

plan) deals alone with the duties and
functions essentially executive, the

centralization of powers does not

offend the constitution. All these

powers might have been conferred on
the governor individually, and he

might have been directly charged with

their execution had the legislature

deemed it feasible and best so to do.
"

The court acquiesced in the opinion
of the chancellor that section 14 of the

act was invalid and elided it from the

statute.

REDUCTION IN THE COST OF THE
STATE GOVERNMENT

Since the Tennessee reorganization

plan has been in operation only a short

time at this writing, it is not yet pos-
sible to show the actual economies that

will be made by the application of the

business methods instituted by the new

system. But it is possible at this time

to compare the appropriations made

by the 1923 legislature to run the

government for the biennium of 1923-

1925 with the actual operating expendi-
tures of the old government for the

last biennium of 1920-1922. This

comparison shows a total reduction in

the operating costs of the state govern-
ment for the next biennial period of

$1,547,200. Of this amount, $147,500
is the result of economies on the part
of the 1923 legislature, and $177,750 is

an estimated reduction in the cost of

operating the state judicial system.
When these two items have been de-

ducted from the total reduction, there

remains $1,221,950, which amount is

a reduction in the administrative or
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departmental cost of the state govern-
ment. This latter amount is the direct

result of Governor Peay's program of

administrative reorganization and re-

trenchment. In making this reduction

all estimates were carefully scrutinized

by the governor, who made recom-
mendations to and even worked with

the appropriation committees of the

legislature, and no worth-while activi-

ties of the state were discontinued or

hampered by the reduction. Accord-

ing to custom, two appropriation bills

were passed by the legislature a gen-
eral appropriation bill early in the

session and a miscellaneous appropria-
tion bill near the end of the session.

All continuing appropriations were

repealed by the miscellaneous appro-

priation bill and definite appropria-
tions were made for the state normals

and certain activities of the department
of education, which had hitherto been

supported by a fixed percentage of the

general education funds. All special
mill levies, except one for the state

university and one for the common
schools, were repealed by the legisla-

ture, and the state tax rate was re-

duced from 36 cents to 30 cents on the

hundred dollars. Sufficient surplus
has recently accumulated in the state

treasury to enable the administration

to pay off one million dollars of the

present deficit. It is expected that

the state government will soon be on a

sound financial basis and running in a

business-like way.

OUR LEGISLATIVE MILLS
III. WISCONSIN

BY WALTER THOMPSON
University of Wisconsin

A keen study of a legislature which has led the way in many reforms of

procedure but now suffers for lack of party organization and leader-

ship. Nothing has yet appeared to fill the place of the old-fashioned
boss.

THE Wisconsin legislature of 1923

was a disappointment. It was a disap-

pointment to those who expected great

things from it, a disappointment to

those who anticipated radical de-

partures, a disappointment to the

members themselves. This is not

merely the opinion of an observer.

One had only to visit a session in either

house and listen to the assertions of the

tired members to have this conclusion

affirmed. "We are wasting our time

with trivial matters; why can't we get

together and do something?" This

question was repeatedly asked in the

early debates last January. After

long months the members asked the

same question. Either house pre-

sented a picture of a parliamentary

body composed of relatively competent
men, and well equipped with the

necessary agencies to expedite lawmak-

ing, but lacking that unity, organiza-

tion, and leadership without which

constructive legislation is extremely
difficult.
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ORGANIZATION OF THE LEGISLATURE

The constitution of Wisconsin pro-
vides that the assembly shall be com-

posed of not less than fifty-four and
not more than a hundred members, and
that the number of senators shall not

be less than a fourth nor more than a

third of the number of assemblymen.
The experience of Wisconsin has been

similar to that of other states in that

the two chambers have become as

large as the constitution permits. The

present assembly is composed of a

hundred members, and the senate is

made up of thirty-three.

Not a few academic students of

political science, as well as men actually

engaged in legislation, have suggested
the abandonment of the bi-cameral

system and the establishment of a

single chamber which would be smaller

and more adaptable for the enactment
of law. These men have urged that

there are really no distinctive interests

represented in either of the chambers,
and that the check and balance system
is unnecessary to safeguard individual

rights and tends to retard legislation

by furnishing an opportunity for con-

troversies and deadlocks. Be this as

it may, the last session in Wisconsin

gave little evidence of any intention of

abandoning or even modifying the bi-

cameral system. A resolution passed
the assembly which provided for a

joint committee to report on changes in

the joint rules relative to joint commit-
tee hearings. This might have been
a step in the direction of joint commit-
tee hearings, but the resolution was
not concurred in by the senate. Under
the present organization, the joint
committee on finance is the only

joint standing committee. Each cham-
ber maintains its own committee

organization and operates independ-

ently of the other.

On the whole, the bi-cameral system

appears to have justified itself in the

present legislature. This does not

mean that there have not been dif-

ferent views prevailing in the two
chambers with the result that there

have been controversies and deadlocks.

There have been differences and the

result is that legislation has been

impeded. Paradoxical as it may seem,
it is in this fact that the bi-cameral

system is justified. The checking
of hasty and unwise legislation is as

important as the enactment of laws.

No one can seriously argue that the

capacity of American legislatures for

turning out laws is too limited and
should be enlarged. Our legislatures

are enacting too many laws rathei than

too few, and quality rather than quan-
tity should be the standard in judging

legislative efficiency. If the bi-camer-

al system tends to improve the legisla-

tive output, if it tends to check unwise

legislation, and if it tends to foster

enactments more in conformity with

the public demand and more con-

ducive to the general welfare, then it is

justifying itself. It is idle to urge a

speeding up of the legislative machin-

ery at the possible expense of the

quality of the legislative output. It is

equally foolish to urge the avoidance

of conflicts as a panacea in legislative

procedure. Conflicts and honest com-

promises are the very essence of

legislation.

During the legislative session of

1921 I happened to meet one of the

senators. I asked him about the

progress in the legislature and he

jokingly replied: "Everything is going

lovely. What we pass the assembly

rejects, what the assembly passes we

reject, and what we both pass the

governor vetoes. We haven't done

any damage yet." Had the senator

spoken seriously he would probably
not have stated the case so strongly,
but his statement nevertheless is illus-
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trative of what may happen under the

bi-cameral system when there is a

failure to agree. But when the im-

portance of avoiding hasty and unwise

legislation is contemplated, it becomes
obvious that obstructive practices may
have a salutary effect.

SENATE PROVIDES CONSERVATIVE
BALANCE

Due to the agitated state of the

public mind in Wisconsin, the senate

has perhaps saved us from some unwise

legislation. The Middle West, and

notably Wisconsin, during the last

two years has experienced a state of

social unrest. This is probably due
to economic readjustments made neces-

sary after the war. A large propor-
tion of the people are dissatisfied with

existing conditions. They cannot

point with exactness to the source of

their grievance or suggest specific

methods of relief. There has been a

spirit of resentment against things as

they are. The reaction has been

emotional rather than rational, and

present indications seem to be that it

is temporary rather than permanent.

During the summer of 1922 the dis-

satisfaction was at its height. Natu-

rally it was reflected in the type of men
elected to the assembly. Those who
win public approval in times of agita-

tion are not the moderate, matter-of-

fact, and cautious. Those who can

voice the sentiment of classes who feel

themselves oppressed, receive the en-

dorsement of those classes. The pres-

ent assembly, to a greater degree
than the senate, has reflected the spirit

of 1922. It is questionable if this is a

reflection of the real public opinion of

the state. It may represent rather a

passing sentiment. The senate, on
the other hand, elected for a longer

period, seems to have maintained a

sense of proportion and balance which
the assembly has sometimes lacked.

The result has been that when the

assembly has acted hastily, as in

passing an act abolishing the national

guard, more sober judgment has pre-
vailed in the senate. The senate has,

of course, also been influenced by the

prevalent social unrest, but half of its

members were elected in 1920 at a

time when the popular agitation was
less marked. This body therefore

probably represents the real public

opinion of the state more accurately
than the assembly and is less apt to be

influenced by a momentary sentiment.

However, if there is a real demand for

a reform it seems to receive the en-

dorsement of the senate as well as of

the assembly. There is thus a combina-

tion of a body representing immediate

interests and a smaller body assuming
a more detached and sober attitude.

The arrangement is not entirely satis-

factory, but after observing the legisla-

ture for several months, one would

hesitate to advocate the abandonment
of the bi-cameral system.

NOTABLE COMMITTEE SYSTEM
ELECTRIC VOTING

The committee system of the Wis-

consin legislature is relatively simple.
In the assembly there are twenty-
three standing committees, some of

which are obsolete. In size these com-
mittees range from three to eleven

members. In the senate there are

only nine standing committees ranging
in size from three to seven members.
In neither house does a member serve

on more than two committees and

many serve on only one.

Committee hearings are public and
listed on a special calendar. Records
of committee hearings are required to

be kept. All bills referred to a com-
mittee in either house must be reported
out of committee and finally disposed
of on the floor of the respective cham-
bers after the majority and minority
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reports of the committee are in the

hands of the members of the house.

This insures full publicity of committee

proceedings, and no bill is relegated

to the wastebasket in the committee

room. Every measure receives con-

sideration on the floor of at least one

of the chambers. By the end of May
in the present session there had been

introduced more than fourteen hundred

bills and resolutions. Five hundred

and forty-three of these measures were

introduced in the senate; eight hun-

dred and eighty-eight in the assembly.
These measures cannot be finally dis-

posed of by the committees. All

must be reported back to the respec-
tive chambers for final action. It

would probably be impossible to act

on such a mass of legislation if the as-

sembly were not equipped with an

electrical voting device. By using
this mechanism very little time is

required for a roll call. The legislator

merely presses a button and his vote

is registered in view of the whole

house. "Aye" is registered by a

white light, "No" by a red one. The
vote is also recorded on the speaker's

desk, and the result is immediately
announced. The whole procedure
takes but a fraction of a minute. I

was seated in the gallery of the assem-

bly during a busy hour in that chamber.

Watch in hand, I timed the proceed-

ings. Seven roll calls were demanded
and taken, three votes were taken

without a roll call, and two amend-
ments were read and adopted. The
time required for these proceedings
was less than ten minutes. To appre-
ciate the saving realized by the use of

the electrical voting machineone has but
to consider the time required for a clerk

to call the roll of a hundred members.

THE LOBBY REGULATED

Since lobbying in Wisconsin is by
law practically limited to appearing

before legislative committees, a dis-

cussion of the committee system should

perhaps contain a word about these

regulations. Unfortunately the word

"lobby" has become associated with

sinister and corrupt influences. For
this reason, many well-meaning people
have urged the abolition of the practice
without considering the effect of such

a move upon democratic institutions.

The permission of lobbying is necessary
for the maintenance of free and demo-
cratic government. A citizen in a

democracy surely has a right to go to

his legislature to secure legislation

which is favorable to him, or to dis-

courage the enactment of measures

which he deems detrimental. A de-

nial of that right is a blow at democ-

racy, and still when the citizen exer-

cises it he is engaged in lobbying.
The practice therefore cannot be

abolished, but due to the fact that

some persons unscrupulously abuse a

right, it has to be regulated.
In Wisconsin all lobbyists represent-

ing private interests are required to be

registered with the secretary of state.

They are registered either as legislative

counsels or legislative agents. This

registry shows the interests represented

by the counsel or agent and the legisla-

tion in which he is interested. A
legislative counsel or agent cannot

appear before a committee unless he

is registered. He is also forbidden to

appear on the floor of either house,

and it is unlawful for him to try to

influence individual members pri-

vately. This system, while not entire-

ly satisfactory, appears to be a work-

able solution. The only thing of

interest in connection with lobbying
that has developed during the present
session has been in connection with

lobbying by some of the state adminis-

trative personnel. During the early

days of the session it was charged
both by the governor and by members
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of the legislature that certain adminis-

trative officials were seeking to in-

fluence legislation by appearing in the

legislative chambers and by personal
contact with the legislators. A resolu-

tion was introduced in the senate to

discourage the practice, but was later

rejected as unnecessary.

THE LEGISLATIVE REFERENCE
LIBRARY

No study of the Wisconsin legisla-

ture would be complete without men-
tion of the Wisconsin legislative refer-

ence library and its activities. Started

by Dr. Charles McCarthy more than

twenty years ago, it has served as a

model for similar agencies in other

states. The institution is at present
under the able direction of E. E.

Witte. By a careful and systematic
collection and arrangement of material,

this library has become a storehouse of

ready information for the busy legisla-

tor. The personnel of this department
have held their positions for years and

naturally have accumulated a marvel-

ous amount of information on subjects
of interest to a legislator. They are

at the service of the legislators, and
their services are constantly in de-

mand.
The legislative drafting department

is attached to the legislative reference

library and is under the direction

of the librarian. During the recent

session four attorneys were employed
and devoted full time to the drafting
of statutes. Mr. Witte, the librarian,

has also devoted considerable time to

this phase of his department. Devot-

ing all their time to this kind of work,
these draftsmen become experts. This

is recognized by the legislators and

practically all bills go through the

drafting department. Even if a legis-

lator has fully drafted a bill which he

wishes to introduce, or if he has

received a drafted bill from a constit-

uent, he will usually refer it to the

drafting department for improvement
in technical form. As a rule only

simple changes, such as striking out a

figure and inserting another in an

appropriation bill or framing a simple

amendment, are attempted in the legis-

lative chambers without the assistance

of the drafting department. The as-

sembly committees for the improve-
ment of the technical form of bills,

such as the committees on engrossed

bills, enrolled bills, revision, and third

reading are obsolete. Such commit-

tees do not exist in the senate. In

both houses this work is done by
clerks, but in the assembly these

committees theoretically function, bills

are referred to them, and the clerks in

reporting out the measures sign the

name of the appropriate chairman.

The drafting department of the

reference library is concerned only with

the individual bills to be drawn up

during a legislative session. The
whole body of the statute law of the

state comes again under the scrutiny
of the revisor of statutes. This office

was created in 1909. The revisor is

appointed by the trustees of the state

library and is not connected with the

legislative reference library. His

duties are "to formulate and prepare
a definite plan for the order, classifica-

tion, arrangement, printing and bind-

ing of the statutes and session laws.

. . .

" x A compilation of the re

vised statutes is issued every twc

years. These compilations are sys

tematically arranged and contain the

whole body of the statute law brought

up to date. Wisconsin is thus fortu-

nate in having expert service both ii

the drafting and in the revision of the

statutes. This service is reflected ii

the form of the law. The statutes ar

remarkably clear, brief, and conven-

iently arranged.
1 Wisconsin Statutes, Sec. 48.07 and 4S.(
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NO LIMIT ON LENGTH OF SESSIONS

Finally, in considering the organiza-
tion of the legislature, something
should be said about the duration of

the legislative session. There is no

constitutional limit on the length of

the session in Wisconsin. Legislators
are paid $500 per term and receive

mileage to and from the capital. They
can remain in session a week or two

years, but their pay is the same.

During the nineties the usual duration

of a legislative session was about a

hundred days. Beginning with the

present century, there was a gradual
increase. In 1905 there was a notable

increase, the session lasting a hundred
and sixty-three days while the session

of 1903 lasted only a hundred and

thirty days. The tendency since 1905

is shown by the following table :

sembly spent considerable time and

energy in trying to declare Eugene
Debs a Christian gentleman by legisla-

tive action. This is not intended to

cast any aspersions upon the character

of Mr. Debs, many of whose qualities
are admirable. But it hardly seems

probable that the people of Wisconsin
are greatly concerned either about his

gentility or his Christianity. The
senate spent hours and days in-

dulging in nonsensical practices to

postpone action on the tax bills en-

dorsed by the administration. The

joint resolutions introduced in the two
houses touch on a variety of subjects

ranging from the "French invasion of

the Ruhr" to "undemocratic social

functions at the university." The
Eighteenth Amendment and the Vol-

stead Act are exceeded perhaps only by
the birthday felicitations in the number

DURATION OF SESSION AND AMOUNT OF LEGISLATION, 1905-1923

Year
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and these probably outweigh the dis-

advantages. Due to the growing com-

plexities of modern life, state legisla-

tures have to face more and more

problems. The table above shows

that, not only has the length of the

session increased, but there has been

a marked increase in the number of

bills enacted. From 1890 to 1905 no

Wisconsin legislature enacted more

than five hundred laws. Since 1905

no legislature has enacted less than

that number. There is need for more

legislation to-day than there was a half

century ago, and more time is re-

quired for lawmaking. In a number
of states the length of the legislative

session is fixed by the state constitu-

tion. The time specified might have

been enough when the constitution was

adopted, but may be hopelessly inad-

equate to-day. The practice of re-

sorting to such subterfuges as the ob-

servance of "legislative days" in some

states where the sessions are limited

indicates that the time allowed is too

short. In the Wisconsin legislature,

with its unlimited session, there are

delays. It is difficult finally to settle

a question. A bill may be indefinitely

postponed and later brought up for

reconsideration and passed. How-

ever, when the legislature finally ad-

journs it has had ample time to give

full consideration to measures, it has

not been too crowded during the closing

days of the session, and the enactments

are reasonably in line with the general

wishes of the legislators. Unquestion-

ably the tendency is for the sessions to

become too long. This works a hard-

ship upon the members and is a strain

upon the patience of the public. The
session would probably be shortened if

there were a real party organization

and party leadership to expedite mat-

ters. To limit it to a definite num-
ber of days would probably be a mis-

take.

NEED FOR PARTY ORGANIZATION

AND PARTY RESPONSIBILITY

This paper was begun with the asser-

tion that the present legislature of

Wisconsin is a disappointment. After

having surveyed the organization of

the legislature and the agencies for

expediting and improving legislation,

this assertion may seem paradoxical.

Here we have a legislature composed
of a hundred and thirty-three members,

most of them able and competent, all

of them apparently honest and anxious

to serve their state and their constit-

uents according to their best judgment
and abilities. They are organized

under a parliamentary system which

it has taken centuries to develop;

they are surrounded by experts in the

mechanics of lawmaking; they are

afforded every material convenience

to expedite their task. In spite of all

this, the present legislature has not

accomplished what its friends had

hoped in the way of constructive legis-

lation. The difficulty seems to be

that the legislature is a group of indi-

viduals attempting to work together

without accepted party leadership in

the chambers, without common prin-

ciples, and without a definite purpose.

PARTIES LOOSELY ORGANIZED

What is seriously lacking in the

Wisconsin legislature and it has been

lacking for years is that peculiar

unity of purpose, selfish though it be,

which comes only with party organiza-

tion and party responsibility. With

the exception of the small group of

socialists, there is no working organiza-

tion along party lines. The disparity

in party strength is such that party

organization seems hopeless to minor-

ity parties and needless to the majority

party. This disparity, while accentu-

ated in the present legislature, is

characteristic of the political situation
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in the state during the last three

decades. The following tables show

the relative strength of political parties

in the last ten legislatures :

PARTY STRENGTH IN THE ASSEMBLY.
1905-1923

Year
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elected congressmen, and other im-

portant officials. Twice it succeeded

in getting control of the state govern-
ment. Up to 1904 the political cam-

paign was waged between the Demo-
crats and the Republicans. With the

emergence of Senator LaFollette there

occurred a split in the Republican

party. Unfortunately this breach de-

veloped about the same time that the

convention system was abandoned for

the direct primary, and consequently
no common meeting place has been

afforded where those who style them-

selves Republicans can convene and
settle their difficulties in a spirit of

honest compromise. The last Repub-
lican convention was held in 1904. It

was hardly a party convention. In

many respects it resembled a glorified

Donnybrook Fair, and it ended in a

bolt. Since then there have been two
factions in the Republican party.

They have called themselves by dif-

ferent names, and have characterized

each other by various epithets. The

appellations are unimportant. The
truth of the matter is that one group

might be termed the LaFollette fac-

tion and the other the Anti-LaFollette

group. The magnetic and dominating

personality of Senator LaFollette has

been the center of the political arena.

Wisconsin has the "open" primary
where a voter may secretly vote in any

primary he chooses. The only con-

ventions of any importance held during
the last decade have been Republican
factional conventions. The result is

that the Democratic party has dis-

integrated, its former adherents voting
with one or the other of the Republican
factions.

The election of 1922 was an over-

whelming victory for the LaFollette

faction. It was the first time since

the breach in the Republican ranks

that one faction of the party gained

complete control of all branches of the

government. One would expect this

to bring about a harmonious function-

ing of the agencies of the government.
This unfortunately has not been the

case. The reason is evident. The
LaFollette movement in 1922 lacked

a recognized responsible organization,
and did not have a comprehensive,
constructive program on which the

many and varied followers of the Sen-

ator could agree. No generally repre-
sentative convention was held to select

candidates or formulate policies. A
variety of different elements, many
of which had conflicting interests,

rallied to the LaFollette faction.

Those associating themselves with the

LaFollette group were elected to the

legislature, and an overwhelming ma-

jority was realized in the assembly.

By uniting with the Socialists a work-

ing majority is also secured in the

senate.

NO MAJORITY OB MINORITY
ORGANIZATIONS IN ASSEMBLY

The LaFollette Republicans, while

having an overwhelming majority in

the assembly, have not perfected a

working organization. They style

themselves "Progressives." But the

word "Progressive" as applied to

politics is merely an attitude word.

It is a word to conjure with and admits

of a variety of interpretations. Some
of these Progressives are primarily
interested in agrarian legislation;

others are interested mainly in labor

legislation. Some are wet and some
are dry, and their views on the liquor

question are likely to color their whole

outlook. A large number are in-

terested mainly in economy and in-

clined to disregard how that economy
is to be realized. Yet it is difficult to

reconcile radical retrenchment with a

progressive program. One member

openly boasts that he is carrying out

his campaign pledge of voting against
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every bill which provides for an appro-

priation. The drys are Progressives
inter alia. The wets are Progressives
inter pocula. They are all Progress-

ives, but not always progressing.
No recognized leader in the assembly

has come to the front to organize these

Progressives into a cohesive, function-

ing, majority organization. They nev-

er hold a caucus. In fact the Socialists

are the only members who hold party
caucuses regularly to determine what
stand to take on pending legislation.

The drys caucus and the wets caucus,

but this tends to divide rather than

unite the Progressives because, like

Mark Twain, they have friends in both

places. The lone Democrat in the

assembly was elected, not as a follower

of Andrew Jackson, but as an opponent
of Andrew Volstead. In an assembly

representing so many conflicting in-

terests it is impossible to organize the

members into a majority group and a

minority group. A majority will stand

together on one question and rearrange
itself on another. A vague majority

organization seems to exist by a com-
bination of the administration forces

and the wets.

A still more vague minority has

occasionally formed in opposition to

the administration. This minority is

made up of the handful of so-called

"Conservatives," the ten Socialists,

and the drys. Such a minority, of

course, is not capable of working to-

icr. Not only does it group the

>nservatives and the Socialists to-

;ether, but it places the Socialists with

drys, and all the Socialists members
>me from Milwaukee and wish to see

their city famous again. But this

majority and minority are not to be
taken seriously. The situation is cited

to show that there is no real working
majority or minority organization in

the assembly.
In the senate there is a real opposi-

tion. The anti-administration group
has fifteen members. The administra-

tion forces also have fifteen, and there

are three Socialists. The division is

so close here that one never knows in

advance what the senate will do. The
administration forces must maintain

a working agreement with the Social-

ists if they are to retain a majority.
If they lose one vote they are shaky;
if they lose two they are lost. The
anti-administration members, realizing

that in unity there is strength, have
stood together. The administration

supporters have frequently disagreed

among themselves and lost the day.
Even in the senate, where the forces

are almost equally divided, there is a
failure to effect compromises within

a group and thus maintain a working
majority organization.
The Wisconsin legislature is a medley

of individuals, groups, factions, and

conflicting interests. What is needed

is a consolidation of these various in-

dividuals and groups into effective

majority and minority organizations
which actually have a purpose and a

program. An organized minority par-

ty seems to be beyond the hope of im-

mediate realization. The Democratic

party is so completely demoralized

that it could not fill the requirements
of the election laws and had to run its

candidates as independents in 1922.

In more than half of the assembly dis-

tricts the Democrats did not run a can-

didate for the assembly. Some former

Democrats, discouraged with the petty

opportunism of their party in the state

and dispairing of its chances of success,

have deserted it and are now serving
in the legislature as Republicans.
But if a continuing minority party
cannot be restored, something must
be done with the majority party.
Able leadership in the legislature is

needed to consolidate the various

interests now making up the Republi-
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can party into really effective majority
and minority organizations. Real

progress means the formulation of a

constructive program based upon
sound principles and an organized
effort to attain the goal. It matters

nothing under what banner the organ-
ization works. Until it has a program
and leadership to carry it out, a legisla-

ture can never be progressive. Re-
trenchment is not progress. It is an-

other word for reaction. During the

present session there has been initiated

a constitutional amendment providing
for the initiative and referendum. It

is advanced as a progressive measure,

but if adopted it will probably be a dis-

appointment to its proponents. It is

likely to prove but another way to

shift responsibility from the legislature

to the people. Legislators are prone
to vociferate about the wisdom of the

people, but they fail to observe that

their own election is sometimes positive

proof of the fallibility of the electorate.

Nothing is to be gained by shifting the

responsibility from the legislature to

the voters. What is needed is an

organization in the legislature which
will assume collective responsibility

for its actions and be answerable to the

people for what the legislature has

done or has failed to do. 2

2 The author is indebted to Mr. Waldo

Schumacher for much of the statistical material

contained in this paper.

THE INITIATIVE AND REFERENDUM IN
THIRTY-SIX AMERICAN CITIES IN

THE YEARS 1921 AND 1922

BY E. L. SHOUP
Western Reserve University

A review of the initiative and referendum in cities with full statistical

tables.

THOMAS HOBBES attributed to man-
kind "a perpetuall and restlesse desire

of Power after power, that ceaseth

only in Death." If the use made of

the initiative and the referendum in the

years 1921 and 1922 in thirty-six cities

chosen at random from all parts of the

United States is typical of the desire of

the electorates for the exercise of the

legislative power, it is evident that

Hobbes has overstated the case against
"the mob." Just as far adrift were

those enthusiasts of a decade ago who
asserted that law-making directly by
the people must eventually overshadow
that by elected representatives. Nine-

ty-five measures were voted on by
these cities in two years, of which

fifty-one carried and forty-four were

rejected. Although the power was

their's for the taking, the electorates of

only twenty-one cities, of the thirty-six

examined, availed themselves of it.

Nor did they clamor for corn and wine

and games at the public expense and

vote them to themselves ! In fact Grand

Rapids and Omaha rejected proposi-

tions to provide free public receptions,

entertainments, and concerts !
x

These figures do not represent the

1 Full statistical tables are given on pp. 616 to

662.



1923] INITIATIVE AND REFERENDUM 611

full amount of direct legislation in

which the people of these cities partici-

pated for, naturally, state and county
measures were not included. Those
bond issues and tax levies for municipal

purposes which the state constitution

or the city charter requires to be sub-

mitted to the people have also been

omitted; but those coming up in the

form of an initiative or referendum or-

dinance have been included.

The thirty-six Initiative and Referen-

dum cities chosen represent all sections

of the country and all sizes of municipal-
ities from the fifteen thousand of

Albuquerque to the nearly a million of

Detroit. While the number used is

not sufficiently large to warrant an

attempt to draw detailed conclusions,

some general tendencies are unmistak-

able. In general, it does not seem that

the size of the city has much to do with

the frequency of the use of the initia-

tive and the referendum. If the

fourteen smaller Ohio cities given in a

separate tabulation were included, the

odds would be with the large cities.

With respect to geographical sections,

the greatest use was made in the Pacific

and Mountain states, followed in order

by those of the north central region and
of the northeast; while the old South
made use of them the least.

Only eight of the thirty-six, Albu-

querque, Dayton, Grand Rapids, Jack-

son, Norfolk, Phoenix, Sacramento,
and Wichita, were under the commis-

sion-manager form of government dur-

ing the period of the survey. It may
be only a coincidence that but three of

these had initiative and referendum
elections and that a total of only ten

measures, six of them in one city,

Grand Rapids, were voted upon.
Sacramento passed an initiated ordi-

nance prohibiting one-man cars and

shortly afterwards found it necessary
to call another election to vote on its

repeal because of a threatened increase

in fares. Its third measure was a re-

jection of a prohibition enforcement

act, known as the "Little Volstead."

Dayton voted on a charter amendment
involving the abandonment of the

commission-manager plan of govern-
ment.

In theory a chief function of the
initiative and referendum is to furnish
a means for an appeal to the people
when, as in the mayor-council type of

government, there is a deadlock be-
tween the two organs which jointly
hold the supreme power. It would
follow that when there is a centraliza-

tion of power and responsibility as in

the commission-manager plan, the use
of direct legislation would be restricted

to special questions of such a weight or
nature as could best be passed on by
the electorate directly; or, that it

should be used as a weapon by the op-
position in the council when they be-
lieve the majority of council is no long-
er representative of the popular will.

All that can safely be said here is that
the city manager cities have apparently
made a smaller use of the initiative and
referendum than those where the
orthodox scheme of the separation of

powers prevails.

POPULAR PARTICIPATION IN DIRECT
LEGISLATION

Lord Bryce's parting words to the

coming generations were not to despair
of Democracy so long as there is a pop-
ular interest in the affairs of govern-
ment. How is it with the American
cities? The proportion of those voting
on initiative and referendum measures
to the total population varies all the

way from 5.2 per cent in Duluth to 27.6

per cent in Cincinnati and 27.8 in Day-
ton. The average for the twenty-one
cities is 15.8 per cent. While this
seems small, it can only be judged when
placed in comparison with typical votes
of the same cities for some elective
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officer. Upon such comparison, it is

found that in every case but one, the

average number of votes cast in the

initiative and referendum elections is

less than those for the elective office.

The disparity, however, is not of an
unreasonable amount: the average of

the former is but 27.9 per cent less than
that of the latter. Or, by another

mode of comparison, the average vote

for the elective officer is 21.9 per cent

of the total population; while that for

the initiative and referendum measures

is 15.8 per cent of the total population.
The reason for the difference proba-

bly lies deep in human nature; the

universal existence of an innate gossipy
streak which inclines people to be more
interested in persons than in issues.

Do these results indicate a hopeless
shiftlessness in the populus as respects

participation in direct legislation?

The facts are here , each one may
interpret them for himself. But it

would not seem that the voters are lazy
unless one assumes the same also for the

popular election of public officials,

which few are prepared to do. It can-

not reasonably be contended that the

average vote on these ninety-five
initiative and referendum measures

under present conditions of society is

so small as to make them less than a

mandate from the people.

KINDS OF QUESTIONS

The ninety-five measures voted on

represent a wide variety of subjects.

In their essence, they comprise mat-

ters which are, technically speaking,
constitutional (charter) laws, admin-

istrative regulations, and ordinary

legislative enactments. Ideally, class

one are proper subjects for the electo-

rate to pass upon directly, while all of

class two and most of class three could

better be performed by the city govern-
ment itself if capable, responsible, and

representative.

Formally, the questions show a
marked preponderance in favor of

charter amendments in the ratio of

more than two to one. On first glance
it might be assumed that this was to be

expected since constitution- or charter-

making lends itself better to popular
control than the making of ordinances.

But further examination shows that

the distinction in this case is only nom-
inal. Many that were submitted as

charter amendments could just as well

have been submitted as ordinances:

they are indistinguishable in substance.

Thirty-three, or about a third of the

measures may be classed as political.

These have to do with elections, the

disposition of the powers of govern-
ment, their shifting from one officer or

department to another, the making of

wards and precincts; and general
matters of policy. The next most
numerous group, twenty-four in

number, concern public utilities, both

privately and municipally owned, and
other public property. Eighteen are

classed as financial. The thirteen

classed as social include such various

matters as community houses, free

concerts, and the public schools. The
last and smallest group of seven are

laws of a restrictive nature and

properly speaking are exercises of the

police power of the state.

POLITICAL QUESTIONS

The commission-manager form of

government was up for consideration

in four cities. It was adopted by
Cleveland, but turned down by Denver
and Pueblo; while Dayton refused to

abandon it. Des Moines voted to

permit candidates for the commission
to state their preference for the head-

ship of one of the administrative de-

partments. Lincoln, Nebraska, car-

ried an amendment to permit the

electors to indicate which one they pre-
fer for mayor, when voting for commis-
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sioners. A number of questions of a

nature too complex and detailed to be

discriminatingly considered by the

electors were before the people of San

Francisco in its regular municipal elec-

tion in December, 1922. Notably,
were important changes in the civil

service laws, the reorganization of the

police court, and the creation of a pub-
lic utilities commission. Happily, the

most questionable of these were de-

feated. Among the eleven measures

on the ballot in the May, 1922, election

in Denver, were a number which on

their face bore the impress of personal
and class interests or were of a

"ripper" nature. All of these, too,

were overwhelmingly defeated. An
initiated ordinance to set a minimum

wage of five dollars a day for laborers

on city work, with a Saturday half-

holiday in the summer montlis and es-

tablishing the eight-hour day, was

among those defeated in Denver.

PUBLIC UTILITIES

Public utilities and city properties
were the subjects of considerable legis-

lation. These included for the greater

part, franchises, extensions, improve-
ments, and rate regulations. Public

ownership fared rather well. Buffalo

voted overwhelmingly to petition the

state legislature for permission for the

2ity to own and operate bus lines.

Lincoln gave permission to the council

:o own and operate a municipal coal-

/ard. San Francisco, which had had
.01ne experience with municipally
>wned car-lines, voted to allow the city

council to purchase and operate any
mrt or all of the street railway system.
n Detroit the street railway ouster or-

linance carried, as well as the one or-

lering the city to purchase and operate
he system. The only set-back was in

X)well, Massachusetts, where a propo-
ition to acquire, maintain, and operate

municipal gas plant was defeated.

FINANCIAL

No innovations are found in the va-

rious financial measures. Buffalo re-

fused by a large vote permission to the

board of education to determine the

amount of school bonds to be issued

without limitation by the city govern-
ment. Detroit provided for the pay-
ment of the taxes in two semi-annual

installments. Duluth set a fifteen dol-

lar per capita limit on taxation for gen-
eral government purposes. San Fran-

cisco created a bureau of supplies to

facilitate centralized purchasing, and

explicitly interpreted the charter to

permit the expenditure of funds for the

construction and maintenance of high-

ways outside the corporate and county
boundaries. The same city decisively

defeated an ordinance setting a salary
scale for the principal officers.

SOCIAL AND POLICE

Only about one-fifth of the measures

fall under this classification. Grand

Rapids rejected an ordinance to pro-
vide free community concerts; while

Omaha rejected a similar measure as

well as one for free nursing. Two
cities voted on the question of day-

light saving, Buffalo sustaining such

an ordinance then in existence and
Milwaukee adopting one by a close

vote. Grand Rapids by a three to one

majority adopted an ordinance pun-
ishing frauds in the local elections.

Los Angeles by the initiative carried

the repeal of two ordinances which had

granted permission to certain private

parties to erect buildings over certain

public alleys.

THE OUTCOME OF THE VOTING

It does not seem that there were

many cities in which measures were
submitted on which because of their

nature or number a passably intelligent

judgment might not have been given



614 NATIONAL MUNICIPAL REVIEW [October

by the electorate at large. Conspic-

uous examples of the contrary were

San Francisco and Denver. At the

regular municipal election in the form-

er, no fewer than twenty-three ques-

tions, of which all but one were charter

amendments, were submitted. An
election pamphlet of thirty-one pages

was required to contain the text.

They covered a wide range of subjects,

were for the greater part unrelated to

each other, and could not have been

understood without such a detailed

knowledge of the charter as could be

expected of few voters. Much the

same was true of the eleven charter

amendments and ordinances in the

Denver election of May 17, 1921.

Twenty-one out of the thirty-two,

or 66.6 per cent, of the measures placed

on the ballot by the initiative failed of

passage, as compared with twenty-

three out of sixty-three, or 36.5 per

cent, placed there by the referendum.

That is, the voters were almost twice

as much inclined to reject measures

originated by themselves as those by
the city council. It would be pre-

sumptious to attempt to pass a judg-

ment upon the wisdom of the votes on

individual questions without an inti-

mate knowledge of the local situation

and issues. But some general prima

facie conclusions may be drawn.

That the voting in general was con-

servative is evident. Almost as many
of the measures were defeated as

carried, the outcome for charter amend-

ments and ordinances being about the

same. Whenever they were so numer-

ous or intricate as to puzzle the voter,

he seems to have adopted in defense

the slogan, "When in doubt, vote No."

Three amendments in the San Francisco

election emasculating the civil service

law were smothered. Another author-

izing the board of park commissioners

to build garages in the public parks or

grant fifty year leases to private parties

for the same purpose met a like fate.

All eleven of the Denver proposals,

several of which might have had merit,

were defeated by majorities running

all the way from two to one to five to

one. The soundness of the charter

amendment adopted in Lincoln, a com-

mission governed city, in which the

designating of a commissioner for

mayor is transferred from the com-

mission to the voters, may well be

questioned. In general, however, one

gains the impression that the voting by
the electorates on these ninety-five

questions was at least as satisfactory

and sound and well-considered as could

be expected from the average American

city council.

THE INITIATIVE AND REFERENDUM
IN FOURTEEN OHIO CITIES IN

1921 AND 1922

The results for fourteen Ohio citu

not included in the foregoing list, f(

the years 1921 and 1922, show some

variations from those for the nation at

large. All of these cities with the

exception of two, Barberton and Lan-

caster, have in excess of twenty thou-

sand population. They have the

initiative and referendum either by
charter or under the general code of the

state. Only eight measures were voted

on in the two years, that is to say, a

ratio 78.4 per cent less than for the

thirty-six. The chief reason for the

difference doubtless is their smaller

average size which brings about more

intimate contacts between the citizens

and officers and makes for more re-

sponsible government. On the other

hand, several have not availed them-

selves of the opportunity, afforded by

the state laws to frame and adopt their

own charters. Such cities are still less

apt to make use of the initiative and

referendum, a device handed down to

them from above by the state legisla-

ture and constitution.
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This accounts in part, too, for the

further difference that no charter

amendments are found among the

eight measures.

The ordinances cover the usual range
of subjects. East Cleveland, a man-

ager-commission governed city, by an

initiative petition forced a referendum

on a new schedule of gas rates set by
the commission. The latter was over-

ruled in a warm campaign by a vote of

1,266 to 1,354. Counting all fourteen

cities, three ordinances were passed and
five rejected.

CONCLUSIONS

These may be briefly summarized as

follows :

First. The initiative and the refer-

endum have on the whole been used

conservatively and constructively.
The prevailing tone of the voting would
be dominated progressive. They have
not proved subversive of the existing
order.

Second. They were used somewhat

less by manager-commission cities than

by those under the old mayor-council

plan.
Third. The small cities used them

less than the large ones.

Fourth. They were used more for

the making of charter amendments
than for ordinances.

Fifth. Questions placed on the

ballot by the referendum were more
successful in passing than those placed
there byt

the initiative.

Sixth. The initiative and the refer-

endum have in no sense proved to be
substitutes for the work of the city
council or commission. They seem to

have found their niche. In the first

place, they are instruments for occa-

sional use on all sorts of questions to

enforce sense of responsibility on the

city government. Secondly, they pro-
vide a ready means for the expression
of the popular will on certain clear-cut

issues where for some reason a di-

rect mandate from the people is de-

sirable.



616 NATIONAL MUNICIPAL REVIEW [October

USE OF THE INITIATIVE AND REFERENDUM IN THIRTY-SIX CITIES IN THE
YEARS 1921 AND 1922



1923] INITIATIVE AND REFERENDUM 617

USE OF THE INITIATIVE AND REFERENDUM IN FOURTEEN OHIO CITIES IN
1921 AND 1922

(These cities were not included in the foregoing table)
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VOTES ON CHARTER AMENDMENTS UNDER THE INITIATIVE AND REFERENDUM
IN THE YEARS 1921 AND 1922

Yes

Albuquerque

Birmingham, Ala.

Buffalo

Cambridge, Mass.

Charleston, W. Va.

Cincinnati

Cleveland

Establishing the manager-commission form of city government with the commission
elected by proportional representation 77,888

Columbus

Dayton
To re-establish the mayor-council form of city government 16,159

Denver
Changing the relation of the election commission to the city government and naming
Rex B. Yeager commissioner for a term of six years

_
6,438

Validating and confirming all city and county bonds heretofore issued 6,874
Creating a municipal building commission and naming three men to fill it, and pro-

viding for the erection of a city hall 7,784
Creating a public service board to regulate public utilities 4,266
To provide lower rents by restricting the rates on houses and personal property to

one^half those on land 7,295
Permitting the board of public works in the case of local improvements paid for by

Eriyate
assessments either to make them by day labor under its own direction or

y independent contract 6,687
Charter amendment revamping the entire charter but retaining the mayor-counci!

form 5,430

Des Moines
Providing that each candidate for the city council designate the particular depart-
ment to the superintendency of which he aspires, and which, if elected, he shall fill 10,386

Detroit

Payment of taxes in two installments 56,707
Providing for twenty-four wards and twenty-four councilmen 33,990

Duluth
Setting $15.00 as the maximum per capita that may be levied by general taxation in

any one year excepting funds numbered 1 and 2 3,586
Providing for the issuance of not to exceed $200,000 of bonds in any one year for the

permanent improvement fund 3,512
Authorizing the issuance of bonds not exceeding $25,000 for the " Welfare Building

"
3,820

Grand Rapids
Division of city into wards and the election of various city officials 9,215
Setting a rate of interest on municipal bonds 8,041
Providing a fund for receptions, entertainments, etc 6,197
Punishment for frauds in municipal elections 10,110
To permit the granting of certain franchises 6,610

6,496
6.046

Increasing the amount of street and sewer bonds 10,739
Community concerts 8,310

HaverhiU, Mass.

Houston, Texas

Jackson, Mich.

Lawrence, Mass.

Lincoln
Allowing candidates for council to express preference on the ballot "for mayor," the
one so doing receiving the highest vote therefore, to assume the office of mayor
and the department of public affairs 4,217

Authorizing the city to establish, maintain and conduct a municipal coal yard .... 4,696

Los Angeles
Providing for firemen's and policemen's pensions .

District representation
84,466
35,203
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VOTES ON CHARTER AMENDMENTS UNDER THE INITIATIVE AND REFERENDUM
IN THE YEARS 1921 AND 1922 Continued

Yes No

LovtU. Mat*.
Acceptance of a charter amendment drawn up by a charter commission
Adoption of the mayor-council form of government defined in the General Law* ol

the Commonwealth

Lynn, Mats.

Mobile

Norfolk, Vo.

Milwaukee

Omaha
Giving the council authority to make improvement* and levy assessments therefor
on their own initiative without petition

Creating a "Public Concert Fund" of not more than $15,000 in each year. . . .

Providing for the financing of grading in the tame manner as other public improve-
ment*

Authorising the council to issue bond in any amount not to exceed $25,000 in any
one year without a vote of the electors for free nursing

Pkotnix, Aril.

Pueolo. Colo.

Providing for a city manager form of government

Richmond

8.534

11,498

15,154
14,126

14,063

14,126

2.778

St. L<ruvt

St. Paul

Sacrament*

.Son Ditto
Authorising the city to make and enforce all laws and regulations in respect to mu-

nicipal affairs 7,220
Incorporating the general law of the state authorising municipalities to incur a
bonded indebtedness 6.447

Authorising any officer having the power to employ deputies, assistants, etc., to
remove such person, giving written notice and bearing 6,984

Providing that the common council in granting permits or franchises for the opera-
tion of street railways shall grant them in accordance with the general laws of the
state, and may enforce such terms as are not in conflict with those laws 6,489

|
San Frond*co
Altering the civil service provisions; making the auditor, assessor, county clerk,

city attorney, sheriff, treasurer, tax collector, recorder, public administrator, and
coroner elective 20,943

Providing that any person who has been serving as assistant deputy coroner (fe-

male) continuously for one year prior to the adoption of this amendment is hereby
appointed to such position 47.945

Providing that any person who has served for five years continuously prior to the

approval
of this act in the position of bookkeeper and cashier in the office of the

sheriff is hereby appointed to the positions; and the positions named are placed
in the classified civil service 49,549

Making all meetings of city boards and commissions excepting special meetings of
the civil service commission open to the public 62,659

Making final the judgment of the boards of police commissioners and the fire pension
fund commissioners in determining when a disability has ceased upon which a
pension has been granted 51,527

Giving the chief of police power to detail members of the police force for detective
duties and providing for their organisation and salaries 62,659

Making the general election laws of the state applicable to the city elections and pro-
viding for the registration of voters at places outside the city hall 59,092

Providing that the general election laws of the state shall apply in the city in certain
particulars if voting machines are used 60,669

Declaring foreign trade soncs located in the city and county by authority of congress
public utilities 54,833

Interpreting the charter to permit the expenditure of city and county funds for

highways without their limits 69,351
Permitting the board of supervisors to establish and publish the

"
City Record "

. . 35,675
Placing the Hetch Hetchy electric power project and public utilities for the furnishing
and delivery of water outside the 15 per cent limit on bonded indebtedness; and
permitting the disposal of surplus water and electric energy outside the city and
county limits 37,061

Giving the board of park commissioners complete and exclusive control and manage-
ment of the city parks, squares, avenues and grounds 54,891

7,903

9.924

20.719
24,591

15,301

24,591

3,458

2,927

3,358

3,360

8,952

90,303

53,886

63,188

40,500

42.777

40.500

38,055

39,742

38,830

31,628
58.082

59.410

44,248
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VOTES ON CHARTER AMENDMENTS UNDER THE INITIATIVE AND REFERENDUM

IN THE YEARS 1921 AND 1922 Continued

such purposes for a period not to exceed fifty years . ... . . . . . .

;;;;;;; 43,202

^SS^J^S^^^^^"^' ^
.055

mission to be appointed by the mayor ..... ;" '. . . 39,409

railways .

Spokane, Wash. .ji-w.-k 15,456

(Charter Amendment text unavailable) .

Wichita, Kan.

Yes No

51.771
60,522

48,021
38,015

51,969
62,175
42,612

20.376

38.758

7,203
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VOTES ON CITY ORDINANCES UNDER THE INITIATIVE AND REFERENDUM IN
YEARS 1921 AND 1922

Yes No

Albuquerque

Birmingham, Ala.

Buffalo
Providing that the city shall build a water filtration plant to cost from (4,000,000 to

$4.500.000 44.108
Repealing the ordinance establishing daylight-saving time 37,098
Empowering the board of education to determine the amount of school taxes to be

levied and the amount of school bonds to be issued without limitation or reduction

by the city government 12,355
Authorising the city government to prepare and present to the state legislature a bil

giving the city of Buffalo the right to acquire, own, maintain, and operate bus lines
within the city; and to permit and to license the operation of bus lines by others
without the restrictions of Sections 25 and 26 of the Transportation Corporation
Law -.'...i.'il

Cambridge, Matt.

Charleston, W. Va.

Cincinnati
Extension of city car line to the corporate limits 50,133

Cleveland

Regulating the charges for gas 55,955

Columbus

Dayton

Denver
Setting a minimum wage of five dollars per day for all laborers encaged on city work
and providing for a Saturday half holiday 14,785

Providing for daylight-saving 10,575
Setting a seven cent street-car fare 10,575
Repealing an earlier ordinance setting a six cent street-car fare 8,519

De Moinet
Street car franchise election 16,907

Detroit
Street railway purchase-at-cost and option to purchase 52,673

Dix-Waterkx^Highway 65,809
High Street highway initiative ordinance 50,468
United Railway ouster 72.268

Duluth

Grand Rapid*
Granting a street railway franchise 13,413

Haterhill, Hat*.

Houston, Texas

Jackson, Mich.

Lawrence, Mass.

Lincoln

Los Angeles
Repealing an ordinance granting private parties permission to erect and maintain a

building over a public alley connecting two buildings owned or leased by one
interest 24,939

Another like the above 26,291

Lowell, Mass.
Specifying a procedure for the granting of contracts for street construction .

The acquisition, maintenance, and operation of a municipal gas plant. . . .

Lynn, Mass.
Acceptance of an act of the general court relative to the salary of the members of the
commission on drainage

Mobile

Norfolk, Va.

9.202
4,722

5,601

28,648
57.117s

70,174

23,428

61,695

27.473

32,941
29,599
2H..V.W

30,060

\<IU4

(IL'.Otid

40,31.4

30.550
36,353

5,399

46,430

9,846
8,819

11.532
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Yes No

Milwaukee
Daylight saving 29,890

Levy and collection of a tax for school purposes 32,519

Levy and collection of a tax for the establishment of a trade school 28,746
Levy and collection of a tax to provide a public land fund 28,248

Omaha
Authorizing bonds to build a free bridge between Omaha and Council bluffs 24,200
Bonds to repair the city gas plant 33,626

Phoenix, Ariz.

Pueblo, Colo.

Richmond

St. Louis
Setting eight hours as a day's work for the permanent employees in the classified

service of the city 1 17,552

St. Paul

Sacramento
Prohibiting one man cars 6,148

Repealing the above because its enforcement would cause an increase in fare from
five to seven cents 4,580

The "Little Volstead" Act enforcement of the prohibition act 2,941

Son Diego
Granting a street railway franchise for a certain street to the highest bidder 7,178

San Francisco
Directing the city council to memorialize Congress to modify the Volstead Act so as

to permit the sale of light wines and beer 77,282

Spokane

Wichita, Kan.

23,133
26,284
27,935
28,420

26,615
14,965

57,812

5,665

4,075
5,708

7,107

32,807



ITEMS ON MUNICIPAL ENGINEERING
EDITED BY WILLIAM A. BASSETT

Engineeringand Inspection Expense an Essen-

tial Part of Local Improvement Costs. The

practice of assessing on property benefited by

local improvements either the entire cost en-

tailed by such a work or a portion thereof, is

largely followed at present by communities in

financing such improvements, but frequently

xpense of providing engineering and in-

spectional service in the prosecution of this work

is not included in the cost figure used as the

basis of assessment. In fact, in certain states

the courts have ruled that the inclusion of these

items and the cost of the work is not permitted

under tin- laws governing special assessments.

The Illinois supreme court in 1922 rendered a

decision to the effect that engineering and in-

spectional service furnished during the construc-

tion <>f public improvements which are to be

paid for out of special assessments do not con-

stitute a part of the cost of such work. This

11 made it necessary to provide funds for

-I'ii purposes out of current revenues and

constituted a serious disadvantage particularly

to smaller communities.

!>T the most favorable conditions it is

frequently difficult to secure adequate funds for

those purposes as it is difficult for the public

^^Hl and ordinary citizen to appreciate the

important bearing that adequate engineering

8U(xTvi-ion over public improvement construc-

tion has to the accomplishment of satisfactory

and economic improvements. In Illinois this

decision of the court created a situation demand-

ing remedy, and largely through the efforts of

the Illinois Society of Engineers a bill permitting

municipalities to include engineering and in-

spection as items in the cost of local improve-
ment work was introduced into the state legisla-

ture and favorably acted on during the past year,

"(cognition of the principle that the expense

incurred in the preparation of plans and furnish-

ing engineering and inspectional service is an

essential element in the cost of any public im-

provement, constitutes a real accomplishment.
It reflects credit on those who prepared the bill

in question and secured its enactment. The
need for local improvements is a current one and

affects all communities. Obviously, a sound

policy both in the planning and financing of

these improvements is of the outmost impor-

tance, both to secure adequate facilities and to

provide for an equitable distribution of the

financial burden entailed. The most practical

method of financing local improvements is in

general by means of special assessments. Suit-

able legislation is an important element in facili-

tating the carrying out of any assessment policy.

The law passed by the Illinois legislature is a

step in the right direction.

*
State Control over Type of Municipal Sewage

Disposal Plants. The New Jersey state board

of health on July 31 refused for the second time

to approve plans for treating the sewage of

Trenton by the direct-oxidation or lime-electrol-

ysis process, and the New Jersey court of

chancery so modified its injunction requiring

the city of Trenton to stop polluting the Dela-

ware River with sewage as to give the city until

July 31, 1924, to submit plans for sewage treat-

ment works and until August 1, 1925, to build

the works. This action is of particular interest

both on account of the reasons for taking it and
the insight it affords with respect to the scope of

jurisdiction of the state board of health of New
Jersey over matters of municipal sewage dis-

posal. The reasons for the action taken by the

state board as presented in a resolution adopted
on May 1, 1923, in brief were as follows. Objec-
tion was taken to the method of treatment

proposed on the grounds that
"
the direct oxida-

tion method of sewage treatment is still in an

experimental stage and has not been demon-

strated as a practical and continuous method for

the treatment of sewage." Greater emphasis,

however, was given by the state board to the

opinion that the method of treatment proposed

by the city was unduly expensive, it being en-

tirely possible with a less costly plan, that of

sedimentation, to provide the degree of purifica-

tion required to .meet local conditions for "at

least ten years and probably for considerably

longer."

There is an economic issue as well as one
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affecting public health and general community
welfare involved in the Trenton case which is of

interest to all state health boards as well as

communities facing the necessity of providing

sewage disposal facilities. This is the matter of

conserving the expenditure of public funds for

the latter purposes while ensuring adequate

protection. An illuminating editorial comment
on this issue in its relation to the Trenton situa-

tion appeared in the Engineering News-Record

at the time the first decision of the state board of

health was made public. From this the following

extracts are taken:

So far as reasonably possible every state health

board should consider all the sanitary and pub-
lic-health needs of a community before sanction-

ing the expenditure of money for any purpose on

sanitary or public-health grounds, in order to

make sure that money so spent would not yield

larger and better results if devoted to some other

purpose. This is all the more important when a

city submitting plans for sewage treatment is

doing so under compulsion from the state board
of health, which is true in the Trenton case to

the extent of years of prodding by the board,

sharpened and strengthened last year by a court
order at the board's instance requiring Trenton
to stop polluting the Delaware within eighteen
months. This prodding and court order make
the New Jersey state board of health a partner
in placing the burden of sewage-works construc-
tion and operation on the taxpayers of Trenton.
The board, therefore, should make sure that the
burden is no heavier than local conditions de-

mand, and rightly refuse to accept plans drawn
to fulfil an idealistic conception of sewage treat-

ment, but providing, to meet that ideal, a

method of disposal which the board regards as

still in an experimental stage. The stand of the
state board of health of New Jersey is commended
to the attention of any board elsewhere which is

acting on the principle that its jurisdiction over
water and sewage treatment plans ends with

judgment as to whether the plans will be suffi-

cient instead of extending to their possible over-

elaborateness and the city's needs for more vital

improvements or services.

*

Unregulated Competition a Hazard in Public

Works Contracts. Low bids for public works

construction are admittedly desirable from every

point of view, but too low bids, particularly when

resulting from unregulated competition, are in

the long run disadvantageous to all parties con-

cerned. A timely illustration of the soundness of

this doctrine is given in the experience of the

past year in the important field of highway
construction. There is food for thought, both

for the public works official and the contractors

doing public work, in the editorial comment on

this subject appearing in the Engineering News-

Record. This comment is in part substantially
as follows:

Low bids characterized highway contracting
in 1922. This was particularly true of the early-
season contracts. In Wisconsin, which is

logically a low-cost state in road construction
and where practically 90 per cent of the year's
mileage was put under contract prior to May 15,
there was a drop of about 30 per cent below 1921

bidding prices. In other states a similar if not an
equal decline was exhibited by the bids sub-
mitted at the beginning of the year. As the
season advanced and bad weather, poor railway
service, higher prices and increased wages came
along, bidding prices soared to a height not so
far below those of 1921. Probably not all the

low-price work was completed at a loss, but it is

certain that not much of it paid a reasonable

profit.

Why did prices for road construction take such
an extraordinary drop a year ago? We have the
best explanation perhaps in a statement by H.
J. Kuelling, highway construction engineer, that
an influential reason for the low prices in Wis-
consin was that "news of profits made in 1921
became noised about with the result that many
new contracting firms sprang into being over

night." The competition of these newcomers
confident in their estimates predicated on the

weather, wage, price and transportation condi-
tions in 1921 one year in a decade in its con-

junction of conditions favorable to construction

operations stampeded road contractors into a

slaughter of prices which astounded the engi-
neers who were taking the bids. Fear of being
without a contract again demonstrated its

power to fix the charge for doing work. Other
influences contributed, but they were largely
fugitive.
The lesson is plain. In a stabilized industry

the conditions indicated could not exist. High-
way contracting is not stabilized. It lacks

definitive knowledge of equipment performance,
relative efficiency of methods and reasonable
costs. It has not evaluated the influences that
control progress. It has accumulated no general
fund of quantitative information which indicates

the boundaries of prices and profits. It has no
established business policy. Its practices are

individualistic and erratic. What happened
early in 1922 is a natural consequence. It will

happen again and again until contractors organ-
ize to stabilize then- business policies and to

determine the efficiency factors of their tasks.

The Editor puts the problem of correcting the

conditions noted squarely up to the contractors

and justly so. However, it should be recognized
that the public official and particularly the

municipal county or state engineer shares with

the contractor responsibility for guarding against

the occurrence of such conditions. Carefully

prepared estimates, designs and suitable require-
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menta for the submission of bids, together with
effective systems of reporting on cost of work and
the collection and interpretation of reliable cost

data, are all important in giving the contractor
as well as the engineer basis for sound judgment
in the preparation of bids and the award of con-
tracts. There is also merit iu the use of preferred
lists of bidders for contract work. Perhaps the
most serious handicap undt-r which the public
official acts in these matters is the general pro-
Bill that contracts must be awarded to the
lowest responsible bidder. There is justification
for permitting the liberal construction of this

>n as a means for securing economical and
**ctory accomplishment on public works
ruction

Fire Protection Charges a Factor in Deter-
nining Water Rates. Any adequately designed

mity watrr-suppK system includes pro-
Tsion for furnishing two separate classes of

first, an adequate supply of water
! f.r ilomr.sti.- and industrial uses; and

a supply for fire-protection purposes.
Phe latter obviou.sly is in the nature of a ready-
o-serve or stand-by service. The design of any

oipplyiritf both of these kinds of service
"I* separate consideration of their respec-

ce needs in the matter of pumping equipment
<1, sire of mains and reserve supply,
t he total cost of furnishing the supply will

jr according to the requirements of these
The percentage of this cost chargeable

it water supply for fire protection is in all

es substantial one and in the small commu-
es may constitute the major portion of the
1 cost. In view of this fact, it is essential

t in <lftermining what water charges will en-
B a proper and reasonable return for the
vice furnished suitable recognition be given
he cost of furnishing service for fire protection.
a rather surprising, however, that compara-

w communities base their water charges
tic allocation of expense in respect of

s two classes of service, and many of these
re entirely or make a purely arbitrary charge
fire-protcrtion service. The subject is of
igh importance to justify consideration by
r-supply and other city officials, and a dis-

sion of the requirements of sound policy in
is matter by Mr. Caleb Mills Seville, manager

and chief engineer, Water-Works, Hartford,
Connecticut, in a recent number of the Engi-
neering Xeus-Record, merits careful attention.
Certain of Mr. Saville's comments on this

subject in part are as follows:

Among the ways for meeting payment for
fire-protection service are: (1) A unit charge per
hydrant in service. This is perhaps the most
common method, although it has little or no
rational basis in fact, because the number of
hydrants is no measure of the amount of money
invested in the water-works for fire-protection
purposes. (2) A unit charge per capita of popu-
lation is sometimes made. This also is illogical
because there is no direct connection linking
population, property value, and water depart-ment expenditure for fire protection. (3) The
method most approved by public utility com-
missions in rate-making decisions is a composite
charge consisting of a unit charge per hydrant
for maintenance and depreciation, plus another
unit charge for pipe capacity and other costs
of excess service per linear foot of pipe in serv-
ice.

The total amount which a city should pay to
its water department for fire-protection service
may be obtained as follows: (1) Ascertain the
proportion which the extra cost of the water-
supply system, due to its fire-protection service
bears to the total cost of the works. () Deter-
mine the annual amount necessary to operate the
works, including interest and sinking fund pay-
ments, and of this total allocate that portion to
fare protection which the extra cost due to fire-
protection features is to the total cost of running
the works.

Fortunately there are on record many rate
cases where these determinations have been made,
and ratios can be established for the average case
which are sufficiently accurate for general use or
for a preliminary estimate. These studies show
that the smaller the town the larger the propor-
tional charge for fire protection. For example
for a town of 10,000 inhabitants, 60 per cent of
the total cost of the works is found to be for fire
protection, while for a city of 800,000 only about
13 per cent of the total cost is thus allocated.
The only bearing that the number of hydrants

has in the making up of the fire-protection cost
is in the annual charge for maintenance and
depreciation of these appurtenances. The
method of placing a per capita charge for fire-
protection service of the water department,
while less m evidence than the hydrant charge,
is also illogical and probably an accompaniment
of the nearly obsolete fixture charge for water
supply. It appears just as reasonable to chargea per capita rate for household service regardless
of the amount used as to charge for fire protec-
tion regardless of property defended.
How the excess investment for fire protection

shall be paid for is the question that has both-
ered many public service commissions.



GOVERNMENTAL RESEARCH
CONFERENCE NOTES

EDITED BY ARCH MANDEL

The Next Conference will meet with the

National Municipal League on November 14,

15, and 16, at Washington, D. C., with head-

quarters at the City Club. The Conference will

have the entire first day, and the mornings on

succeeding days available. The executive com-

mittee will act as program committee.

*

Charles B. Ryan, for some time chief account-

ant of the Municipal Research Bureau of Cleve-

land, has resigned to become secretary of the

Cleveland City Club.

*

Mayo Fesler, until recently secretary of the

Chicago City Club, for many years active in

civic work in St. Louis, Cleveland, and Brooklyn,

has returned to Cleveland as secretary of the

newly constituted Cleveland Citizens' League,

located in the Swetland Building.

*

The Detroit Bureau of Governmental Re-

search has recently issued a number of Public

Business, dealing with the finances of the depart-

ment of street railways, designed to give an

accurate and dispassionate statement of the

financial results of municipal ownership, a sub-

ject concerning which there has been extensive

controversy.

*

The Detroit Bureau of Governmental Re-

search has had a number of recent resignations

of staff members to become associated with

other agencies. Mr. Percival Dodge becomes

assistant secretary of the Detroit Community

Fund; Mr. Robert Kneebone becomes secretary

of the Charleston, West Virginia, Community

Fund; and Mr. Robert Buechner becomes city

manager of Grand Ledge, Michigan.

*

Hume Bacon, formerly with the Institute for

Public Service, is now connected with Sanday &

Company, Wheat Exporters, at 8 Bridge Street,

New York City.

R. P. Farley, formerly director of the Citizens'

Research League at Winnipeg, Canada, is now

editorial writer for the Philadelphia Bulletin.

*
Arch Mandel has resigned from the Detroit

Bureau of Governmental Research to become

director of the Dayton Research Association.

The Association will do both civic and social

research, and is supported by the Dayton

Foundation. Dr. D. F. Garland, president of

the former Bureau of Municipal Research, is

president of the Association.

*

Solon E. Rose, until recently lieutenant com-

mander in the U. S. Navy, and a graduate of the

Naval Academy, has taken over the work of the

Detroit Bureau relating to police and education,,

formerly in charge of Arch Mandel.

*

Library Material of every character will in the

future be deposited with the National Municipal

League. Bureaus are requested to send to the

Conference secretary copies of all current reports

so that notes may be made concerning them,

after which such material will be forwarded to

the library at New York.

* ,

James W. Follin, after four years of excellent

accomplishment on the staff of the Philadelphia

Bureau of Municipal Research, resigned on

July 1, 1923, to become research engineer of the

Pennsylvania state highway department. While

with the Philadelphia Bureau Mr. Follin was in

charge of a number of important assignments

including the significant part played by th

Bureau in bringing about the transition fron

contract to municipal street cleaning. One o

Mr. Follin's last assignments was work in con

nection with the state highway system fo

Governor Pinchot's Committee on Reorganiza

tion, which attracted the attention of the stat

authorities and resulted in his appointment.

*
Tokyo, Japan, in 1922 organized the Institut

for Municipal Research under the initial direc
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tion of Prof. Charles A. Beard. The president

of the Institute is Viscount S. Goto, and the

permanent director is Mr. K. Matsuki, to be

addressed at the Yurako Building, Marunouchi,

Tokyo.
*

The London Institute of Public Administra-

tion, 17 Russell Square, W. C. London, England,
has as president the Rt. Hon. Viscount Haldane,

and as secretary, Mr. H. C. Corner.

*
H. C. Tung, formerly a student of municipal

administration at the University of Michigan,
is director of a research bureau at Shanghai,

China. The organization is known as the

Provisional Bureau for the Municipality of

Wosung, Port, 22 Kiu Kiang Road, Shanghai.

*

Seattle, Washington, has recently established

a bureau of research under the name of the

Voters' Information League, 801 Haller Building.

Mr. Alexander Myers is president, and Mr. J.

V. A. Smith, secretary.

*
The Spokane, Washington, Research Bureau

is known as the Taxpayers' Economy League,
1805 Old National Bank Building. Mr. J. J.

Hammer is president, and Mr. Lester M.

Livengood, manager.

*

Hart Cummin is secretary of the Tax and

Economy Bureau of the El Paso Chamber of

Commerce, organized to carry out the recom-

mendations made in the recent survey of the

El Paso city government.

*

James E. Barlow, city manager of New Lon-

don, Connecticut, and formerly engineer of the

Cincinnati Bureau of Municipal Research, has

resigned.

*

The Death of Mr. John T. Child is reported

with deep regret. Mr. Child was a graduate of

Cornell University in 1912. Being engaged in

construction engineering for five years, he

joined the staff of the Rochester Bureau of

Municipal Research in 1917. During the war

Mr. Child was a first lieutenant of the sanitary

corps. Mr. Child's invariable courtesy and

kindness endeared him to every member of the

Conference.

5

A Committee on Municipal Budget Procedure

to formulate next steps has been appointed by
the chairman of the Conference as follows: C. P.

Herbert, chairman (St. Paul) ; Walter Matscheck

(Kansas City); Arch Mandel (Dayton); and
Arthur E. Buck (New York City).

*
A Committee on Municipal Accounting Pro-

cedure to formulate next steps has been ap-

pointed by the chairman of the Conference as

follows: Robert J. Patterson, chairman (Phila-

delphia); H. P. Seiderman (Washington); C. E.

Higgins (Rochester); William Watson (New
York City); and C. E. Righter (Detroit).

*

Prof. Thomas H. Reed, formerly city manager
of San Jose, California, has largely taken over

the work in municipal administration at the

University of Michigan, carried by Prof. R. T.

Crane. Professor Crane is giving his attention

to other branches of politics.

*

Summer Surveys by the Institute for Public

Service, Gaylord C. Cummin, C. E., in charge,

include a bond study and a constructive city

government survey of Woonsocket, Rhode

Island, and a city survey of Brockton, Massa-

chusetts. A build-as-you-go school survey of

Mt. Vernon, New York, was finished, its main

feature being answers to nine questions from the

board of education, and the preparation of a list

of over 200 high spots.

*

School High Spots from different parts of the

country and different types of school were

printed in three New York newspapers this last

summer. The high spots were furnished by
students at Columbia University's summer
session who visited the school text-book exhibit

of the Institute for Public Service. Short para-

graphs and special stories about advance steps

in over twenty states showed that an experience

of incalculable value is represented in a summer
school if only faculties will try to bring out the

best things which student-teachers have done.

Harry Freeman, formerly city manager of

Kalamazoo, who has been representing the Up-
john Company in London, England, has re-

turned to Kalamazoo, where he continues with

the same company.



NOTES AND EVENTS
City Manager Named for Norfolk. Charles

E. Ashburner, who resigned the managership of

Norfolk, Virginia, to become manager of Stock-

ton, California, at a salary of $20,000 a year,

has been succeeded by Colonel William B.

Causey, an engineer of wide reputation. Colonel

Causey's salary will be $20,000 a year, which

makes him and Mr. Ashburner the highest paid

managers in the United States.

*
Akron Drops Manager Charter. By a major-

ity of 172 out of 14,000 votes cast, the city

charter of Akron, Ohio, was amended on August

14, to abolish the position of city manager and

transfer to the mayor his power and duties.

Whoever is elected mayor next November will

have power to appoint all department heads,

and will receive a salary of $7,000 per year.

The vote was extremely light, only about a fifth

of the registered voters taking part. A fuller

account of the situation will be given in our

next issue.

*
County Grand Jury Recommends Home Rule

Charter. Another grand jury has reported

favoring a change in the form of government for

Sonoma County, California. It found flagrant

irregularities in the use of funds running over a

period of many years. A budget system is

recommended and the supporters are urged to

call a special election to vote on the county

charter.

*
The Seattle Charter Situation, 1923. The

present charter of the city of Seattle has devel-

oped by the process of local amendment from

the home rule charter adopted in 1896. In

general the municipal organization provided for

is of the "federal" type; that is to say, the

administrative responsibility rests almost en-

tirely in the mayor. He has power to appoint

practically all department heads, with the

approval of the council, and to "direct and con-

trol all subordinate officers of the city," with a

few exceptions. He has also the usual veto

power over the acts of the city council, which

consists of nine members elected at large for

terms of three years, three being elected each

year. The ward system was abolished in 1910.

Seattle has grown rapidly, and her charter-

garment has not kept pace with her development.

At sixteen different elections from 1900 to 1922

the voters have adopted one or more amend-

ments. In the 1920 election sixteen amendments

were adopted at one swoop. Despite these

numerous changes in detail, growing pains

continue to be felt. The evidences of popular

dissatisfaction are numerous. Officials also,

from mayors down, have had important charter

changes to suggest. As long ago as the spring of

1914 a committee of the Municipal League re-

ported its belief that "the present charter

scheme of government is defective in that it

separates the powers of the city government,

divides authority and permits shifting of respon-

sibility between the separate executive and

legislative departments and results in continual

friction between these departments." Some of

the present trouble arises from a little more

friction and discord than commonly exists be-

tween these branches.

The Municipal League committee referred to

above recommended the adoption of the city

manager plan of government with a council of 9

to 15 members elected at large by preferential

voting. A minority favored retention of the

ward system. A board of freeholders elected at

about the same time drafted a new and complete

charter for Seattle, covering 53 closely printed

pages. This document provided for a council of

30 members elected from as many wards, al-

though residence in the ward was not required.

The mayor, elected at large, was to preside over

the council without the power of voting, and

was to be head of the police department. Elec-

tions were to be by a system of preferential

voting. A city manager was to head the admin-

istration under the council. This proposed

charter secured but little public support, and was

rejected at an election on June 30, 1914.

In 1922 the Municipal League appointed an-

other committee to consider the question of a

new city charter, and again, early in 1923, it

received a report urging adoption of the citj

manager plan. This time the committee repor

took the form of a completely drafted charter

with a summary of the arguments in favor of it

The draft is well phrased and reasonably brie
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and follows in its main outlines the N. M. L.

Model Charter. The council is to remain as in

the present city government, a body of nine

members elected at large. The mayor is to be

chosen by this body from among its own mem-
bers. He is to preside over the council, and is to

sign all bills in its presence. The city manager
is to be appointed in the usual manner, and has

the ordinary powers. Provisions are made for

the merit system of appointment, and for the

initiative, referendum, and recall.

The league speedily adopted the report, and

transmitted it to the city council with the re-

quest that it provide for the election of a board

of freeholders to draft a charter upon the lines

suggested. The time was short, however, and

the exponents of the plan lacked the necessary

support to have the ordinance calling the elec-

tion passed as an emergency measure. The

proposed charter is not much closer to a popular

vote, therefore, than it was six months ago.

While other organizations have come to the

support of the manager plan, the committee of

the Municipal League has reconsidered the

question of tactics. The present plan of the

committee is to amend the present Seattle

charter by incorporating in it all the essential

city manager principles, and to submit this

amendment after approval by the League,

directly to the council instead of asking for the

elections of a board of freeholders. The council

itself has power to submit charter amendments

to the voters, and since a number of the present

council members are favorable to the manager

plan, there is reason to hope that appropriate

action can be obtained from that body.

WILLIAM ANDERSON.

Municipal Legislation in Illinois. The results

of the Legislative session of 1923 in Illinois were

negligible viewed from the standpoint of con-

structive progress in the field of municipal

government. The city manager bill, the propos-

als for uniform accounting, and a number of

other forward-looking and liberalizing measures

were lost. The cities and villages of the state

were reduced to the desperate situation of waging
a session-long struggle to prevent their revenues

from taxation from being reduced two-thirds

below the present level. Aside from the success

attending this effort, the defeat of certain unde-

sirable bills and the development of a spirit of

oo-operation and unity under the leadership of

the Illinois Municipal League were the net

gains from the recent legislative experience.

There were some modifications of existing laws

tending to improve the provisions governing
technical or procedural matters, but these were

mostly of an incidental nature.

The cities formulated their legislative program
at the annual meeting of the League last Decem-

ber, and appointed an able committee to conduct

the legislative campaign in its behalf. The

principal objectives were: (1) The permanent
establishment of the present corporate tax rate

of 1.33J. The rate lapsed back to the pre-war

rate of .80 unless the legislature re-enacted the

increase to the present rate and extended its

operation. (2) Provisions for the establishment

of uniform accounting with report to and pub-
lication by some state agency. A bill of this

kind had failed at the 1921 session. (3) The
amendment of the city manager act so as to

give it greater flexibility and make it available to

all down-state municipalities. The 1921 act was

limited to municipalities of 5,000 or less popula-

tion, and set up such an elaborate and rigid

departmental system that no municipality of

that size could afford to experiment with it. As

a result it has not been adopted by any of the

several which have contemplated giving man-

ager government a trial. (4) Certain modifica-

tions in the local improvement act, especially

those relating to public benefits and engineering

costs.

Out of the 1,404 bills introduced in the general

assembly, 134, approximately one-tenth, directly

affected cities and villages. Of those which were

enacted, two modified the commission plan, two

had to do with municipal elections, two altered

the provisions governing the incorporation and

dissolution of villages, nine amended the law

relating to public improvements, twenty-three

related to municipal finance, three to municipal

officers, three to parks and playgrounds, three

dealt with sewage disposal, and six had to do

with miscellaneous matters, a total of fifty-

three new laws.

Out of this legislative struggle the Illinois

Municipal League has emerged stronger than

ever before in its history. The character of the

situation gave it exceptional opportunity to

establish its leadership and win the confidence of

municipalities which were not members. The

cities and villages came to appreciate the neces-

sity of organization. On September 1, the League
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secured the full-time services of a secretary for

the first time in the ten years of its organization.

Moreover, the League has won the confidence of

the members of the general assembly. It has

been the studied purpose of the legislative

committee, headed by Mayor E. E. Crabtree of

Jacksonville, to seek legislative action only on

matters which could reasonably be deemed to

merit it, and furthermore to place the research

and informational facilities of the League at the

disposal of members and committees of the

assembly whenever assistance was sought.

Municipal progress in Illinois comes with

great travail. The state has contributed very

little to the solution of municipal problems in

this country, and has been slow to appropriate

the solutions worked out elsewhere. For all the

disappointments attending the recent legislative

session, there is compensation in the awakened

municipal life of the state, and in the develop-

ment of channels through which it may express

itself more effectively in coming years.
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THE WASHINGTON MEETING
All Welcome. All, whether members of the National Municipal League or not,

are cordially welcomed to the meeting. For program see opposite page.

Allied Organizations Meeting at Same Time and Place.

City Managers' Association, November 13-15.

Governmental Research Conference, Nov. 14-16.

National Association of Civic Secretaries, Nov. 15-17.

*

Local Headquarters. All meetings will be held at the Washington City Club,
1320 G. Street N. W. The club has generously thrown open its house for all

attending the convention. As there are no dormitory quarters at the club,

hotel reservations will be necessary.

*

The Following Hotels Are Suggested as Being within Easy Walk of the City
Club:

Distancefrom. Single Single Double Double

City Club with Bath without Bath loith Bath without Bath

Harrington 3 blocks $8.50 $3.00 $5.00 $4.00

Willard 2 blocks 5.00 3.00 7.00 5.00

Washington 3 blocks 5.00 8.00

Shoreham 3 blocks 5.00 4.00 6.00 6.00

Franklin Square 3 blocks 3.50 2.50 5.00 4.00

*

Sightseeing Trip Around Washington. On Friday afternoon, November 16,

we shall be the guests of the Washington Committee on the Federal City Plan

of the American Civic Association upon an automobile tour of Washington. The
autos will leave the City Club at 3.30 o'clock and will return in time for the busi-

ness meeting.
The American Civic Association has been very influential in preserving and

promoting a city plan for the National City of which present and future genera-
tions may be proud. This is a rare chance to see Washington under helpful

auspices.
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Special Opportunity to Observe Washington Government. Due to the hos-

pitality of the Commissioners of the District of Columbia, a schedule of trips has

been worked out to enable all those attending the convention to select the activi-

ties in which they are interested and to see the work under the direct leadership
of the head of the department concerned. A special trip will also be made to the

Bureau of Standards where everyone can see how that institution is helping and
can help the cities. The schedule appears in full in the printed program. Write

for a copy if.you have not received one.

*

Reduced Railroad Fares. Special railroad fares to Washington and return at

the rate of one and one-half times the one-way fare will be available to those

attending the meetings of the National Municipal League and the City Managers'
Association, provided that at least 250 persons follow out the procedure pre-

scribed by the railroads. Although the saving to those within short distance of

Washington may not be great, everyone is urged to secure certificates before leav-

ing home and to have them validated in Washington. You will thus help to

complete the necessary quota, a kindness which will be much appreciated by
those from a distance.

Each person and his (or her) dependents should buy one-way tickets to Wash-

ington between November 9 and 15. For each ticket purchased secure a certifi-

cate, not a receipt. Upon arrival in Washington deliver the certificate personally
to John G. Stutz, secretary of the City Managers' Association, before 5.00 P.M.

on November 15. If a total of 250 certificates are secured, they will be validated

and the holders will be permitted to return by the same route they came for one-

half the usual fare. Return tickets must be purchased before November 21.

Saturday, November 17, a Free Day. In order that those anxious to visit the

various points of interest may do so without missing any of the regular sessions,

no formal meetings will be held Saturday. It is hoped that members and guests
will postpone their sightseeing until the third day. Government departments
are open on Saturday as on other days.

Schedule your sightseeing parties for Saturday and you will miss nothing on

the program.
*

Meeting Rooms. Dinner Session, Thursday in ballroom: all other meetings
in blue room, City Club.
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PROGRAM OF THE MEETING OF THE
GOVERNMENTAL RESEARCH

CONFERENCE
CITY CLUB, WASHINGTON, D. C., NOVEMBER 14, 15, 16

Wednesday, November 14

9.30-12.00 W. F. Willoughby, Presiding.
Statement by Presiding Officer.

Statement by Conference Chairman.

Report of the Executive Committee of the Conference on the tentative

constitution, with discussion and action.

12.30-1.45

Informal lunch.

Report by Frederick P. Gruenberg on the National Conference on the

Science of Politics.

2.00

Report by H. W. Dodds, Secretary of the National Municipal League, on a

proposed plan for a Central Research Agency and clearing house of the

Conference in co-operation with the National Municipal League.
6.30-8.00

Informal dinner to be devoted to three-minute statements of the year's
most important accomplishments, concluded in time for the theaters.

Thursday, November 15
8.30-9.30

Round table breakfasts on budget and accounting procedure.

9.00-12.80 Herbert D. Brown, Presiding.
Tests of good government, followed by discussion of bureau problems and
methods of work.

12.30-2.00

Joint lunch with the National Municipal League on Municipal Transporta-
tion.

Friday, November 16

9.30-12.30 Henry M. Waite, Presiding.
Joint meeting with the National Municipal League on Problems of Public

Works Administration.
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ANNUAL CONVENTION OF THE CITY
MANAGERS' ASSOCIATION

THE CITY CLUB, WASHINGTON, D. C., NOVEMBER 13, 14, 15, 1923

Tuesday, November 13
10.30 A.M. to 12 M.

Opening Session.

Address of Welcome Cuno H. Rudolph, President of the Board of Com-
missioners of the District of Columbia.

Response Louis Brownlow, President of the Association.

Announcements .

Appointment of Committees.

12.30 to 2 P.M.

Fellowship Luncheon H. G. Otis, City Manager of Clarksburg, W. Va.,

presiding.
Introductions.

Report of the Secretary, John G. Stutz.

8 P.M.

Evening Session Edwin J. Fort, City Manager of Niagara Falls, N. Y.,

presiding.
Round Table Discussion:

"The Relations of the City Manager
"With the Council,"

George J. Roark, City Manager, Beaumont, Tex.
Albert L. Roper, Mayor, Norfolk, Va.

"With his Subordinates,"
C. Wellington Koiner, City Manager, Pasadena, Calif.

"With the Public,"
C. E. Ridley, City Manager, Bluefield, W. Va.

"With the Universities,"
Thomas H. Reed of the University of Michigan.

"With the Movement for Public Welfare,"
Howard W. Odum of the University of North Carolina.

Wednesday, November 14
9 A.M. to 12 M.

Morning Session H. H. Sherer, City Manager of Glencoe, 111., presiding.
Round Table Discussion:

"Problems of the City Manager in a Community of about 15,000,"
W. A. Layton, City Manager, Salina, Kans.
W. P. Hammersley, General Manager, Norwood, Mass.
B. H. Calkins, City Manager, Albuquerque, N. M.

"Problems of the City Manager in a Community of about 10,000,"
Frank D. Danielson, Village Manager, Hinsdale, 111.

P. H. Beauvais, City Manager, Royal Oak, Mich.
"Problems of the City Manager in a Community of about 5,000,"
N. A. Kemmish, City Manager, Alliance, Neb.
J. P. Broome, Town Manager, Salem, Va.
Edd Wrenn, City Manager, Reidsville, N. C.
C. D. Forsbeck, City Manager, Red Oak, la.
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12.30 to 5.30 P.M.

Luncheon in Alexandria, Va. Wilder M. Rich, City Manager of Alexandria,

presiding.
Visit to Mount Vernon, the home and tomb of George Washington.
Visit to the Arlington experimental roadways.

6.30 P.M.

Annual Dinner O. E. Carr, City Manager of Dubuque, la., Toastmaster.
"The Importance of Municipal Government,"
Herbert Hoover, Secretary of Commerce.

"The Origin of the City Manager,"
Richard S. Childs, Vice-President National Municipal League.

Thursday, November 15
9 A.M. to 12 M.

Business Session.

"City Managership a Profession" of Gen. J. P. Jervey, City Manager,
Portsmouth, Va.

Round Table Discussion,
C. A. Bingham, City Manager of Lima, O., presiding.

2 P.M.

Visit to the Bureau of Standards.

6.30 P.M.

Joint dinner with the National Municipal League, Col. H. M. Waite,
Toastmaster.

Progress of a Generation in Municipal Government,
George W. Wickersham, former Attorney General.

A Report on the First Election in Cleveland under the City Manager
Charter,

Dr. A. R. Hatton.
Erie C. Hopwood, Editor, Cleveland Plain Dealer.
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THE LAST IRISH ELECTION

BY GEORGE H. HALLETT, JR.

Assistant Secretary, Proportional Representation League

An analysis of Ireland's bloodless election of August last.

PRESS dispatches about the Dail

Eireann elections of August 27 were

characterized by such phrases as "the

vagaries of proportional representa-
tion." Nevertheless, judged by pres-
ent American election standards, the

results were in many respects truly re-

markable. Some of the so-called "va-

garies" directly attributable to the use

of P. R. in these first elections under
the Free State constitution are here

recorded.

REPRESENTATION FOR ALL

In not a single one of the twenty-

eight election districts (not including
the two special University constituen-

cies) was the representation monopo-
lized by one party. There were only

REPRESENTATION SECURED BY THE SEV-
ERAL PARTIES IN THE FOURTH DAIL
EIREANN

Party
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The Irish press classes all the Farm-

er, Labor, and Independent members
as favorable to the Treaty. Accept-

ing this classification as substan-

tially correct, we have the following
vote on the most important issue

of the campaign, Universities being
excluded :

one of the Free State delegates to the

League of Nations; M. J. Derham,
another government member of the

preceding Dail; Thomas Johnson, the

leader of the Labor Party; Dr. Kath-
leen Lynn, Republican campaigner;

Major Bryan Cooper, former Unionist

member of the British Parliament;
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strength of the parties or to the candi-

dates' supposed chances of election.

Five women were elected. They in-

clude Margaret O'Driscoll, sister of

Michael Collins, Mary MacSwiney,
Countess Markievicz and Mrs. Cathal

Brugha. Four other women had pre-

viously been elected to the senate.

There was no violent fluctuation in

the relative strength of parties as com-

pared with the preceding Dail, also

elected by P. R. The total member-

ship being increased from 128 to 153,

the Government party gained 5 seats,

the Republicans 8, the Farmers' party
8, and Independents 6. Labor lost 2

seats, largely due to internal strife.

There was a satisfying continuity of

personnel. Members of the third Dail

were re-elected as follows: Govern-

ment 37, Republicans 14, Farmers 5,

Labor 9, Independents 6, Total 71.

Nineteen members were defeated.

GOOD FEELING PREVAILED

The elections, to quote an editorial in

the Irish Independent, "were, perhaps,
the most peaceful elections in this

country for a generation. There was
no intimidation, and very little person-
ation." Each group knew that it was
sure of electing its share of the mem-
bers without making desperate efforts

to win a few scale-turning votes and
that nothing it could do could keep
other groups from electing their share

also. The Evening Telegraph said,

with approximate accuracy: "Not a

drop of blood was spilled during the

whole day. The British and foreign

press is disgusted, and rightly so.

They expected to have moving stories

of gunmen shooting up the polling
stations and registering the will of the

people in bullet holes and hospital lists.

They anticipated a war and got only an
election." At the conclusion of the

counts in Clare and Kerry compliments
were exchanged publicly by Govern-

ment spokesmen and Republicans.
Both parties had been successful.

In Kerry, Fionan Lynch, minister of

fisheries, "trusted that as the Govern-

ment's opponents had used the ballot

box they would proceed on constitu-

tional lines and help to build up the

nation." Similar sentiments were ex-

pressed by other Treaty supporters
and by President Cosgrave himself.

At the time this article is written, the

Republicans are persisting in their

policy of non-participation in the Dail.

There can be little doubt, however,
that the full effect given the Republi-
can votes in the election of 44 members
has strengthened the hands of those

opponents of the Treaty who counsel

the achievement of complete inde-

pendence by peaceful means.

Government supporters, meanwhile,
do not reproach P. R. for Republican
successes. They take the view of Dr.

Sherlock, returning officer for Dublin:

"A country does not get rid of difficul-

ties by simply ignoring dangerous situ-

ations. The P. R. system, while pre-

serving majorities, secured representa-
tion for substantial minority views.

"



AKRON DROPS CITY MANAGER
BY EARL WILLIS CRECRAFT

Univerrily of Akron

By a majority of 172, the voters of Akron have transferred to the

mayor the functions of the city manager. :: :: :: :: ::

AKKON has done away with the city

manager plan and has greatly increased

the powers and duties of the mayor by
adopting a number of amendments to

the charter at the August primary.
The city has been operating under a

manager charter for over three years.

In that time it has had three managers,
each one selected locally. The first

was a lawyer who had formerly been

mayor. When the charter went into

effect he was again elected mayor, but

immediately after being inducted into

office, he resigned and was elected city

manager by a council composed largely

of his own political associates. This

drew forth much criticism which lasted

more than a year. Eventually he was
removed by vote of the council. The
second manager was a business man.
The third is an engineer, formerly at

the head of the city water works.

At the recent primary ten amend-
ments to the charter were adopted by
the voters. These amendments had
the support not only of the two leading

newspapers representing the two

major political parties, but also of the

two party organizations. The friends

of the city manager charter were rep-
resented in the campaign by a non-

partisan committee of one hundred
citizens whose membership was made

up largely of chamber of commerce

members, former charter commission-

ers, and other non-political groups.

SENTIMENT CLOSELY DIVIDED

About 31 per cent of the registered

voters of the city voted on the charter

amendments. The vote stood 7,266

for, and 7,094 against. The manager

plan was thus voted out by a majority
of only 172. Sentiment was pretty

evenly divided.

The amendments concern the office

of mayor as well as manager. They
also concern the city council. The
section of the charter creating the office

of city manager is repealed, and his

duties transferred to the mayor. The

mayor will continue to be elected for

only two years. His salary is to be

$7,000. He ceases to be the presiding

officer of the council, but he retains his

veto power and succeeds to the man-

ager's right to take part in the discus-

sions of the council and to submit

measures for their consideration.

The mayor also inherits the man-

ager's right to appoint a law director,

individual heads of the public service,

safety, social service, and finance de-

partments, and members of the civil

service commission. Other duties of

the mayor are supervision over the en-

forcement of law; informing council on

the city's financial condition; making
recommendations to council; exercising

control over all departments; supervis-

ing the carrying out of the terms of the

various franchises; submitting to coun-

cil for adoption an administrative code

including details of administrative

procedure. He retains his former

duties of appointing and removing
members of the sinking fund commis-

sion, the city-planning commission, the

trustees of the public library, and the

directors of the municipal university.

639
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MAYOR S OFFICE ENHANCED

The spirit of the amendments is

to enhance the power and the position
of the mayor. The council formerly
had the power of appointing and re-

moving the city manager. The mayor
is independent of council and exercises

the combined duties of manager and

mayor. In only one provision of the

charter as it now stands is there a sug-

gestion that the council may have
some degree of control over the mayor
by express authority. This is the pro-
vision formerly applying to the man-

ager to the effect that he "shall be re-

sponsible to the council for the proper
administration of all the affairs of the

city." In a national parliamentary

system such a provision might well be

used to establish the principle of min-

isterial responsibility. But in the

present instance one can safely predict
that it will be of no value to the local

legislative body. The council does not

have the right to remove the mayor.

The council may, however, decrease

as well as increase the items of the

budget. The provision for an inde-

pendent audit by the council of the

city's financial accounts is now re-

pealed. Other changes of minor im-

portance are included in the amend-
ments adopted.

The most important feature among
the ten amendments is the discontinu-

ing of the office of city manager. Some

may view it as the complete elimina-

tion or even repudiation of the man-

ager idea, so far as Akron is concerned.

Others will see in it a step towards

greater concentration of responsibility

and authority with an accompanying
measure of popular control. Those
who promoted the change used very

effectively the argument that the fed-

eral as well as the state governments
are based on the idea of popular elec-

tion and control of their chief adminis-

trators, and that the city governments
should be based on the same idea.

PLANNING AND ZONING PROGRESS IN
MASSACHUSETTS
BY EDWARD T. HARTMAN

State Consultant on Housing and Planning, Massachusetts

What is happening in the state which has made a general grant of

zoning and planning powers to the localities. :: :: :: ::

IN the matter of legislation Mas-
sachusetts uses a method distinctly

superior to that of many other states.

She is at times inconsistent in that she

does occasionally pass special legisla-

tion, but she is honest about it, does it

directly and openly, without the sub-

terfuge of "first," "second," and so on
class cities. Massachusetts has some
first-class cities, but she has no cities of

the first class. She does not grade her

cities by population for the specific

political purpose of evading an Ameri-

can tradition.

What does it amount to? It

amounts to this, in the main, that when
Massachusetts passes social legislation

she applies the principle to her entire

area. She does not apply it, as is sol

often done, to the largest, and there-
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fore the worst, as very commonly hap-

pens in certain respects, and refuse re-

lief or constructive action to other

places till they have become so injured
that the remedy does little good. In

order to avoid too drastic action she at

times makes a law mandatory in all

places down to a given population and
thereafter permissive, or she may make
it permissive throughout or mandatory
throughout, as conditions warrant.

GENERAL GRANTS OF POWKH

As a result Massachusetts grants
more powers to localities generally than

are commonly found. The following
are some examples of laws which apply,
or which by municipalities may be

made to apply, throughout the com-
monwealth: Housing, planning and

zoning; playgrounds, parks and rec-

reation; juvenile courts and proba-
tion; physical training, medical inspec-

tion, school nursing and dental clinics;

regulation of street trades, child

labor and hours of labor for women.
Others might be mentioned, but these

will illustrate the principle.

This all accounts for the nature of

tin- Massachusetts planning board law,

which reads in part as follows:

Every city and every town having a popula-

tion of more than ten thousand at the last pre-

ceding national or state census shall, and towns

having a population of less than ten thousand

may, create a planning board, which shall make
careful studies of the resources, possibilities and

Beeds of the town, particularly with respect to

conditions injurious to the public health or other-

wise- in and about rented dwellings, and make

plans for the development of the municipality,

with special reference to proper housing of its

inhabitants.

It will be noted that this law lays

special emphasis on housing. This

reflects one of the leading interests of

the people at the time the law was
written. Taken together with other

powers specifically provided elsewhere

and with the board of survey act and
the zoning act, it is now felt that Mas-
sachusetts municipalities have practi-

cally all the powers which the condi-

tions warrant.

The net result to date is that sixty-
two planning boards have been estab-

lished. Some places which should

have boards have not taken action.

Not all the boards have been active,

but a recent study of the boards by
direct contact shows a most encourag-

ing development during the past three

years. The most significant thing is

the state of awareness of the problems
with which the various boards are con-

fronted. Excellent progress has been

made in many directions. But it

must be remembered that the move-
ment is new and the number of trained,

even interested, persons available for

the work was most limited when the

law was passed. It is encouraging to

find now from a few to many people
in every community who are keenly
interested and alive to the many prob-
lems which come under the head of

planning board work. The range is

most encouragingly wide. Here are

some of the items under consideration,
all of them represented by successful

accomplishment in many places.

SUCCESSFUL ACCOMPLISHMENT

Through ways or main thoroughfares
are being widely developed and every-
where considered. The development
of the automobile is responsible for

this. Local traffic and through traffic

have to be accommodated so that each
will as little as possible interfere with

the other. Main thoroughfares are

being paralleled by new thoroughfares
and it is significant that all the special

planning studies have particularly and

carefully developed this subject. The
need is great. There are a number of

places with many ways leading into

them from several directions but with
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no proper means of transit through the

most built-up area. There may be but

one way through the center, and this

may be accompanied by jogs and turns,

at times all routes from all directions

having for a space to use in common
a single street, with consequent con-

gestion, confusion and delay. The

important point is that the problem is

recognized.
Setbacks or building lines, for the

purpose of widening streets by the

most economical and evolutionary

method, are being actively established.

In this respect Brookline easily takes

the lead. During the twelve years

ending with 1921 she had arranged for

widening thirty-six streets through a

total length of 62,472 feet. By this

action Brookline adds 572,856 square

feet to her street area and aids enor-

mously in the solution of her traffic

problems.

City and town maps are being pro-

duced as never before. Many places

have had no satisfactory maps, show-

ing the street system even. Contour,

street and property line maps are of

imperative value in all planning and

zoning work. At the suggestion of

the Massachusetts Federation of Plan-

ning Boards many of the maps are

being made on the scale of four hun-

dred feet to the inch. This gives a

satisfactory scale and enables the com-

bined problems of two or more places

to be studied with ease. In connection

with all zoning problems it is impor-

tant that all maps be drawn to scale,

for width of streets and size of blocks

as well as for length of streets. This

has not been done in some cases.

ZONING EPIDEMIC

Zoning is becoming epidemic in

Massachusetts. Not a great many
places have zoning laws in actual opera-

tion, but many places are studying

then- problems and drafting schemes.

Good progress is being made and the

extent of the movement may be indi-

cated by the statement that practically

every place with a planning board is

considering it. Under the Massachu-
setts law every foot of her area may be

zoned. The law is not retroactive and
much effort is being put into studies of

the spirit and traditions of places, as

well as into actual and prospective

developments. It is generally admit-

ted that enlightened self-interest re-

quires zoning everywhere. After zon-

ing becomes common the unzoned

places becomes merely an unrestricted

area in a larger district. There is no

place so poor but that there are numer-
ous values to be conserved and zoning
is the only way to do it.

The playground and park move-
ments are relatively old in Massachu-

setts, but they are now making good
progress. Park areas are being taken,

but still more numerous are the takings
and gifts for playgrounds. There is

some difference of policy among the

places, some developing particularly in

connection with the schools and others

independently. The school and the

playground are so closely related and
have so many interdependent values

that it is well to tie them together
as far as possible. The example of

Wellesley is specially commendable.
Three small schools are now being
built, located with special reference to

present and future needs. For two of

them four and one-half acres each

have been taken and for the other five

and one-half acres. "What might
have been," the common lament

among school and playground authori-

ties, should give way to a vigorous con-

sideration of "what may be, if we do

our duty.
"

A number of boards, in co-operation
with the boards of survey, are laying
out the main ways for undeveloped
areas so as to tie them up with the pres-
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ent street system and provide what will

best serve the interest of the land-

owners and the communities. The

protection of the beds of mapped
streets offers a problem which will

probably require additional legislation.

The board of survey act provides that

if the streets of a land development do
not receive the approval of the board

of survey the town need not provide

any sewers, water, lights, or do any
public work in such streets. It is con-

ceivable, however, that people might
build as they pleased and develop a

situation which would become a men-
ace and a nuisance to the entire com-

munity. The board of health might
then step in and order the town to pro-
vide sewers or do whatever might need

to be done. It is obvious that the

orderly development of communities

requires plans. The board of survey
or the planning board must have power
to lay out, or at least to approve and
enforce the plan. The legislature will

have to settle the question.

Housing and building laws are being
considered in a number of places.

Building laws, relating to fire preven-
tion and strength of materials, con-

tinue to progress. But housing fea-

tures, light, ventilation, sanitation and
the prevention of harmful congestion,
are waiting for a new idea. Housing
laws are not very popular. Zoning
laws may protect the community in

the matters mentioned, and are doing
something where zoning is in operation,
but zoning authorities are not in agree-
ment as to what to do or how to do it.

The best device so far developed is to

limit the number of families to a given
area. Some do not approve of this.

However, health, morals, general wel-

fare and the avoidance of traffic con-

gestion require that some limit be set.

The best dictum so far found is that

"the way to prevent congestion is to

prevent it," either by requiring so

much area per family housed or limit-

ing the number of families to a given
area. Both methods are being used
in a limited way. Here is a place
where study must be given. A method
will have to be devised. Every year
that passes without it only adds to the

complications. The only people who
will ever profit by congestion are those

who unload inflated values on others.

A building that steals its light and air

can't always steal it. When it ceases

to be able to steal it the owner will be

sorry for himself. One of the biggest

things zoning can do is to prevent

thievery of light and air. What one
man gets, that is not his, another man
goes without. Planning boards can't

too soon get about this matter.

BOSTON REACTIONARY

Rapid progress is being made, but it

is not entirely unaccompanied by re-

action. Contrast, for example, Spring-
field and Boston. Springfield prompt-
ly zoned her area so as to promote
regulated growth and then proceeds
with her plan, the streets and all being

developed in accordance with the

demands of the various use areas. To
promote growth she reaffirms her

height limits and broadens her streets

in a number of places.

Boston, on the other hand, though
having a most complicated and un-

solved in and out way problem,
hemmed in as she is by the ocean and
its many arms and the rivers running
into them, and by Beacon Hill, with a

rigid limit to her means of ingress and

egress except at enormous expense,
"to promote growth" increases her

building heights. Her flow of traffic

is slowed down in every direction and
she goes at solving the problem by in-

creasing the amount of traffic. She
does this in spite of the lessons of the

past. Boston was the first city in the

country to zone, in effect, for height.
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This very action accounts for the fact

that her traffic problems are no worse

than they are, bad as they are. No
new ways in and out are in sight.

Street-car transportation is crowded
to a dangerous and indecent degree, in

spite of a 100 per cent increase in fares.

All other traffic lines are crowded and

many people park automobiles out-

side the city limits. Her solution is to

increase the amount of traffic.

The step is not only injurious but it

is revolutionary. What about the

rights of the hundreds of property
owners who have built under the old

law? If zoning changes of such a
radical and sweeping nature may be
made over night for entire areas, it

isn't zoning at all, it is leaving things to

whim, in this case, to the whim of an
outsider who wanted to do what he had
no business to do.

Weymouth, like Boston, has taken
a backward step by getting the legisla-

ture to cancel her acceptance of the

Town Housing Law. She now has

nothing. If you want to do as you
please go to Weymouth. There the

gate is wide open and the bars are all

down.

REPRODUCTION COST HAS NOT BEEN
ADOPTED BY SUPREME COURT

FURTHER DECISIONS ON FAIR VALUE FOR RATE MAKING
BY JOHN BAUER

Public Utility Consultant, New York City

A rate which gives a reasonable return on actual investment will not

be overthrown by the supreme court. :: :: :: :: ::

IN the September number of the

NATIONAL MUNICIPAL REVIEW, the

writer discussed the basis of public

utility valuation as affected by the de-

cision of the supreme court of the

United States in the Southwestern

Bell case. (The Southwestern Bell

Telephone Company vs. Public Service

Commission of Missouri, 67 Law Ed.,

U. S., 619; decided May 21, 1923.)

Since that article was written, the

same court has handed down two more

decisions, which, taken together with

the Southwestern Bell case, show much
more clearly than ever established be-

fore, what is the ultimate measure of

confiscation in public utility rates fixed

by legislatures or commissions. The
two cases will be referred to as (1)

The Bluefield Water Case, and (2)

The Atlanta Gas Case. (Bluefield
Waterworks and Improvement Company
vs. Public Service Commission of the

State of West Virginia, 67 Law Ed., U.
S. 715; and Georgia Railway and Power

Company vs. Railroad Commission of

Georgia, 67 Law Ed., U. S. 728; both

cases decided June 11, 1923.)
The three cases furnish the latest

expression of the supreme court on the

much discussed and controverted ques-
tion as to what is "fair value" for rate-

making purposes, or more particularly
what is the minimum basis of valuation

that must be used in fixing the return

on public utility properties so that the

rates prescribed by a legislature or a

commission may not be declared con-
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fiscatory by the courts. In the classic

case of Smyth vs. Ames (169 U. S. 546,

547), the supreme court stated that a

company is entitled to a fair return

upon the value of the property em-

ployed in the public service, and that

in determining the fair value consider-

ation should be given to the original

cost of construction, the amount ex-

pended in permanent improvements,
the amount and market value of the

bonds and stocks, the present as com-

pared with the original cost of con-

struction, also other matters that may
be pertinent in a particular case.

This rule is obviously indefinite and
cannot serve as a clear-cut measure.

In the application of the rule, therefore,

a sharp controversy has developed
whether the primary basis of valuation

should be the original cost of the proper-
ties or the reproduction cost at the time

of the rate making. The divergence
has become particularly keen in recent

years, following the great increase in

prices. Prior to the war, the difference

in most cases was not serious, and an

exact determination was not extremely

important. With the tremendous

price upheavals, however, the question
has become paramount in public utility

rate regulation, and the recent de-

cisions of the supreme court have spe-

cial significance. The court has been

struggling seriously with the question,
and while it has not made a direct and

specific pronouncement, the three re-

cent decisions show clearly enough
what is to be held as the final measure

of confiscation. The basic question in

all three was the fair value of the prop-
erties and the method of valuation used

by the commission in rate making.

THE SOUTHWESTERN BELL CASE

In this case, the court declared con-

fiscatory telephone rates fixed by the

public service commission of Missouri.

The commission had practically taken

as the rate base the actual cost of the

properties, less depreciation, without,

however, making a detailed physical

appraisal. In the majority opinion,
the court criticised the commission be-

cause it obviously

undertook to value the property without accord-

ing any weight to the greatly enhanced cost of

material, labor, supplies, etc., over those pre-

vailing in 1913, 1914 and 1916. . . . It is

impossible to ascertain what will amount to a

fair return upon properties devoted to public

service without giving consideration to the cost

of labor, supplies, etc., at the time the investiga-

tion is made. An honest and intelligent forecast

of probable future values, made upon a view of

the relative circumstances, is essential. If the

highly important element of the present costs is

wholly disregarded, such a forecast becomes

impossible. Estimates for to-morrow cannot

ignore prices for to-day.

This decision was heralded as a posi-
tive confirmation by the supreme court

that the companies are entitled to a
return upon the reproduction cost of
the properties, instead of actual cost.

In the previous article, the writer ex-

pressed the opinion that the decision

was not as positive as appeared from a
first reading, and that the question of

proper rate base was still open for

reasonable consideration. This view
has been confirmed by the two subse-

quent decisions, which throw a differ-

ent light upon the situation.

THE BLUEFIELD WATER CASE

This case practically parallels the
Southwestern Bell case. It involves
water rates fixed by the public service

commission of West Virginia, which
were attacked by the company as con-

fiscatory. In each case the state com-
mission made a valuation of the

properties on the basis of actual cost,
less depreciation, and the rates were
found confiscatory by the supreme
court. On the matter of valuation, the

majority opinion in the Bluefield case

quoted with approval what was said
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in the Southwestern Bell case, and

pointed out that no weight was given
to cost of reproduction, less depreci-

ation, on the basis of 1920 prices, and
that

this resulted in a valuation considerably and

materially less than would have been reached by
a fair and just consideration of all the facts.

The valuation cannot be sustained.

THE ATLANTA GAS CASE

The Southwestern Bell and the

Bluefield cases taken together would

make a strong showing for reproduction

cost; that it constitutes the proper rate

base or must be given substantial

weight in a final valuation. But on

the same day as the Bluefield case,

where the majority opinion was de-

livered by Mr. Justice Butler, the

Atlanta Gas case was decided, with the

majority opinion by Mr. Justice

Brandeis. In this case, the gas rates

for the city of Atlanta had been fixed

by the railroad commission of Georgia.

The rates were attacked by the com-

pany as confiscatory; they were re-

viewed by the district court of the

United States for the northern district

of Georgia and were sustained. Then
the company appealed to the supreme
court of the United States, and, con-

trary to the Southwestern Bell and

Bluefield cases, the rates were upheld.
The valuation, as in the other two

cases, had been based on actual invest-

ment. The property in existence on

January 1, 1914, was valued sub-

stantially at its actual cost or its

reproduction cost as of that date, and

properties installed since January 1,

1914, were taken at their actual cost.

There was allowed, however, an ap-

preciation of $125,000 in the value of

land owned by the company. The
final valuation was $5,250,000, com-

pared with $9,500,000 claimed by the

company. The commission's findings,

and the approval of the district court,

were sustained by the supreme court

with the statement that

the refusal of the commission and of the lower

court to hold that, for rate-making purposes, the

physical properties of a utility must be valued

at replacement cost, less depreciation, was

clearly correct.

Mr. Justice McKenna dissented from
the decision in the Atlanta Gas case,

and presented a separate opinion. He
viewed the decision as beyond recon-

ciliation with the Bluefield and South-

western Bell cases, because in the

latter, reproduction cost was accepted
as the proper rate base, or at least to be

given substantial weight, while in the

Atlanta case actual cost was approved.
He properly considered that the allow-

ance of $125,000 increment in land

value had no consequential bearing.
In his view "the contrariety of decision

cannot be reconciled."

TECHNICAL DISTINCTIONS

Technical distinctions may be made
between the cases, but they are not

persuasive. In the Atlanta case,

Justice Brandeis points out that "Here
the commission gave careful consider-

ation to the cost of reproduction, but it

refused to adopt reproduction cost as

the measure of value." The inference

is that in the other cases reproduction
cost was not considered, and that it was
the absence of consideration which was
the defect in the valuation. But mere
consideration without giving actual

weight to the reproduction cost would

hardly be a distinction on which the

rates would be sustained, while in the

absence of such consideration (with the

same basic facts) they would be de-

clared confiscatory. Such a distinc-

tion is too flimsy to be entertained.

A procedural differentiation may be

attempted on the point that in the

Atlanta case the federal district court

had made an independent survey of the

record, while in the other cases where
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the rates were found confiscatory, the

action was brought from the state

courts and at least in the Bluefield case

without independent consideration of

the record by the lower court. But,

again, these differences are trivial.

The ultimate validity of rates fixed by
a commission cannot depend upon the

procedure by which the issue reaches

the highest court of the land. It must

finally rest, not upon whether the ac-

tion started in a state or federal court,

or whether an independent study of the

record was made by the state or lower

federal court, but upon the facts them-

selves whether or not there is confis-

cation. The supreme court will be

controlled, not by formalities, but by
the substance of the cases.

THE THREE CASES RECONCILED

Harmony between the three cases as

well as the numbers of others decided

by the supreme court can be shown

only by distinguishing what the court

did from what was said in the majority

opinions. We must separate the ac-

tual decisions from the dicta.

In practically all of the analyses of

the supreme court decisions, the thing

emphasized has been what the court

said in the majority opinions on the

various aspects of valuation, and not

the actual decisions whether or not the

rates were found confiscatory. Per-

suasive statements can be selected

abundantly from the majority opinions
to support the reproduction cost con-

tention, but also numerous citations

can be made to sustain actual cost. If,

then, we take what the court said, par-

ticularly in the three recent cases, there

is"the hopeless contradiction, by which

Mr. Justice McKenna was outraged in

the Bluefield case. But, if we consider

throughout what the court did, the con-

flict disappears and there is harmony in

the decisions; and this appears clearly

in the three cases.

Reconciliation of the Atlanta case

with the Southwestern Bell and Blue-

field cases lies in the action of sustain-

ing or declaring the rates confiscatory,
and not in what was said about meth-
ods of valuation. In the two cases, the

rates were inadequate on whatever

reasonably available basis they were

judged. They did not bring a fair

return on the actual cost of the prop-

erty, much less on the reproduction
cost. It was on this ground that Mr.
Justice Brandeis in a separate opinion
in the Southwestern Bell case concurred

in the reversal of the state court; he

joined in declaring the rates confis-

catory, but he did so because they did

not bring a fair return on the actual

investment. In his minority opinion

joined in by Mr. Justice Holmes, he set

forth actual investment as the proper
base and objected to the reproduction
cost, laid down by Mr. Justice McRey-
nolds in the majority opinion.

In the Bluefield case, again the rates

were declared confiscatory; again the

majority opinion by Mr. Justice Butler

set up reproduction cost as the proper
rate base. Again, Mr. Justice Bran-

deis concurred in declaring the rates

confiscatory; but he referred to his

opinion in the Southwestern Bell case

to explain the reason for his con-

currence. He considered the rates

invalid, not because they failed to give
a fair return on the reproduction cost,

but because they did not bring a fair

return on the actual investment in the

properties. In both of the cases, he

concurred in the decisions but not in

the dicta. What was said in the ma-

jority opinions was not necessary to the

decisions.

The Atlanta case differs from the

Southwestern Bell and the Bluefield

cases in that rates fixed by the com-
mission were adequate to bring a fair

return upon actual investment, and

they were judged on that basis. Ac-
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cording to the figures before the court,

the rates would bring about 7j per
cent upon the investment fixed by the

commission, but only about 4 per cent

on the reproduction valuation claimed

by the company. But the rates were

sustained.

ACTUAL INVESTMENT TEST OF
CONFISCATION

Considering the three cases together,

the fair conclusion would seem to be

this: the majority opinion of the su-

preme court probably believes that in

valuing a property for rate purposes,

substantial weight should be given to

the reproduction cost factor, but that

in reaching a final conclusion on the

constitutionality of specific rates, they
will not be declared confiscatory if they

bring a fair return on actual invest-

ment, notwithstanding a much higher

reproduction cost valuation.

This view is supported by a compre-
hensive survey of all the important rate

cases passed upon by the supreme
court. In every case where the rates

were found confiscatory, the return to

the companies was inadequate on any
method of valuation that might reason-

ably have been employed. Rates have

never been declared confiscatory where

they actually brought a return of 6 or 7

per cent upon the actual investment in

property used for the public service.

Where rates have been found unconsti-

tutional, the return has fallen materi-

ally below 6 per cent upon actual

investment.

The supreme court has been ex-

tremely reluctant to declare confis-

catory rates fixed by legislatures or

commissions. It has recognized the

primary function of the legislatures and
the commissions to fix rates, and has

been unwilling to interfere unless the re-

sults clearly and unmistakably deprived
the owners of a fair return. The ma-

jority of the court dpubtless believes

that as a result of the great price up-
heaval since 1914, consideration should

be given to the higher price level, but

its actual decisions show that it will not

interfere with rates so long as they

bring a reasonable return upon actual

investment in the properties. This is

what the Atlanta case means side' by
side the Southwestern Bell and Blue-

field cases.

If this analysis is correct, then,

whatever the majority opinion of the

supreme court may be with respect to

the consideration which reasonably
should be given to reproduction cost,

the commissions are free to fix rates

upon the basis of actual investment.

Judge Brandeis' minority opinion in

the Southwestern Bell case masterfully
sets forth actual investment as the

proper basis for effective rate regula-
tion. He shows that the reproduction
cost basis is not workable, that it per-

petuates litigation, and that it is not

required as a matter of justice between
investors and the public.

Judge Brandeis' opinion will serve as

an excellent textbook for the commis-
sions and other public authorities, and
it furnishes the ultimate test of consti-

tutionality in public rate making.
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IV. TEXAS MAKES HASTE

BY TOM FINTY, JR.

Editor, The Dallas Journal

BASED upon more than a quarter of

a century of intimate contact with the

legislature of Texas, it is the belief of

this writer that said body has been

little tainted with venality and corrup-

tion, but its chief fault in recent years
is t hiit it habitually indulges in the kind

of haste that makes waste; that it has

^iKxtituted for the sage counsel of

Davy Crockett,
" Be sure you are right ;

then u'( ahead!" those jazzy slogans of

the age, "Do it now!" and "You'll

have to hurry!"

NO BIG SCANDALS

It is true, of course, that often the

welkin has been made to ring with

fulminations against "the lobby,"
these implying that legislators had
been blandished or were susceptible.

At times whispers of suspicion have

gone the rounds and there have been

indicia of base therefor; but it is also

true that there never has been a big

legislative scandal in Texas, nor has

there ever been a specific charge that

any legislator has trafficked in his vote.

The nearest approach came doubly.
After many years of nebulous outcry

against "The Lobby," a so-called anti-

lobby law was enacted, in 1907. This

regulated, but did not prohibit, lobby-

ing. Lobbyists were required to dis-

close their interest in measures and to

name their employers. This the lob-

byists have done, but the outcry has

continued, intermittently and spas-

modically. One day, in 1909, a new
senator got up and said that lobbyists
were getting in their work, and in-

sisted that they ought to be banished.

He refused to give names, either of

lobbyists or legislators, saying that he

did not want to ruin anybody. The
senate, he thought, ought to accept
his word. Incidentally, he defined a

lobbyist as a person who opposes good
legislation. The senate did not banish

the lobbyists; instead, it expelled the

complainant.

Simultaneously, there were sensa-

tional proceedings in the other branch.

The speaker took the floor one morning
and informed the house that slanders

were in circulation concerning him.

He demanded an investigation, and
was accommodated. The investi-

gators reported that the speaker had
carried on the house pay-roll a certain

person several weeks before said person
had appeared to render service, the

sum involved being rather small. A
resolution to oust the speaker was the

subject of heated debate, but it did not

come to a vote, as the speaker resigned.

These are the only blots on the es-

cutcheon of the Texas legislature, and
as to the expelled senator, his con-

stituents quickly and emphatically
exclaimed, "Out damned spot!"

They returned him, by an overwhelm-

ing vote, to the senate within less than

thirty days after he was ousted.

Generally, the Texas lobbyists have

tried to appeal to the reason of legisla-

tors, and preferably in committee

hearings. But, within recent years,

for reasons hereinafter to be explained,
it has been difficult to get such hear-

ings, and therefore the lobbyists have

been forced to resort to the old button-

holing methods, to the use of much
649
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literature, and to pre-session visitations

to the homes of the members. Upon
the whole, the presence of lobbyists is

not resented by legislators of high-

standing and experience; upon the

contrary, the opportunity to acquire
information from all angles is wel-

comed.

SERIOUS HANDICAPS

The product of the Texas legislature

has suffered much in the last twenty-
two years because of haste, inexperi-

ence, frequent absence of definite

leadership, and liberal employment of

stenographers and typewriters. The
condition, its cause and the results can

be best described in a chronological

statement, prefaced by an outline of

the setting.

The present constitution of Texas,

adopted in 1876, when the shadow of

"Reconstruction" yet lingered, bristles

with limitations and provisions of

cheese-paring economy, meant to

thwart the carpetbaggers should they

regain power. Such limitations and

provisions abound in the legislative

set-up. The legislature is required by
the constitution to meet biennally.

(A statute fixes the time as the first

Tuesday after the second Monday in

January of off years.) Each member
is allowed mileage at the rate of 20

cents a mile for the round trip, and he

is entitled to receive $5 a day for the

first sixty days of the session, and
thereafter $2 a day. The governor is

authorized to call special sessions

"upon extraordinary occasions," these

to be limited to thirty days each and
to consider only such subjects as the

governor may submit. In these spe-
cial sessions the members receive $5 a

day, and also mileage at the rate above
named except when the call is made
within three days after the close of a

former session. While the legislature

is in session, the governor has ten days

within which to act upon measures

sent to him; he has twenty days after

sine die adjournment to act upon all

measures that reach him within the

last ten days of a session. The legisla-

ture, by a two-thirds' vote of both

houses, may pass any measure over the

governor's veto, but this power does

not extend beyond the session in which
a measure is enacted. Nor does the

calendar of a session survive sine die

adjournment, as is true of the congres-
sional calendar. Such is the setting.

THE $2 VERSUS THE $5 SESSIONS

Throughout the first quarter of a

century after the adoption of this con-

stitution, these provisions were inter-

preted to mean that the legislature was
in duty bound to remain in regular ses-

sion until all business in sight was dis-

posed of; that the drop in pay at the

end of sixty days was intended as a

stimulant to industry, but was to be

disregarded when the business of the

state demanded, and that special ses-

sions were to be called only to deal

with unforeseen contingencies of great

importance.
In this quarter of a century long

sessions were common. The Twenty-
sixth Legislature, at the very close of

the period (1899), made the top record,

with a regular session lasting one hun-

dred and thirty-eight days. No legis-

lature in that period was called in

special session more than once; some
of them not at all.

There never was a time that the

Texas legislators liked the $2 days, but

it was not until 1901 that a way to es-

cape them was found, and this acciden-

tally.

For many years the closing of the

appropriation year was the last day of

February, and of the fiscal year the

last day of August. Therefore, each

legislature addressed itself first to the

appropriations, as otherwise the de-
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partments and institutions would be

without support.

Acting upon the recommendation of

the governor, the Twenty-seventh

Legislature (1901) amended the laws

so as to make the appropriation year
arid the fiscal year synchronize both

were made to end August 31. Subse-

quently, the legislators awoke to the

fact that they were no longer obliged
to put appropriations first, and that by
withholding action upon them and

upon other measures urged by the

governor, they could furnish "extraor-

dinary occasions" forcing the execu-

tive to call special sessions.

Within the next few years the regular
sessions lasted about a fortnight be-

yond the sixty days. Then, as will be

shown hen-after, came a long session.

Two other things that had a decided

effect upon the character of the legisla-

ture and its proceedings soon tran-

spired. In 1905, a direct primary law,

mandatory as to the dominant party,
was enacted. The primary election

ly partook of the nature of a

"white man's election." With rare

exceptions, "a Democratic nomination
is t lie equivalent of an election.

"
Sel-

dom is a nominee of another party
elected to the legislature; never is one

elected to a state office. Under this

condition, party responsibility and

leadership soon reached a low ebb.

Also, men of first-rate ability have
been disinclined to offer for the legisla-

ture under the primary election system.
There have been exceptions to the

rules stated in the foregoing. In 1907,

Thomas Mitchell Campbell, recently

deceased, became governor. He
looked upon himself as the leader of his

party. Living up to that conception,
he declared that "platform demands"
constituted a solemn covenant with

the people, and he "held the legisla-

ture's nose to the grindstone" until it

had acted upon these pledges. Under

his urging, the Thirtieth Legislature
remained in regular session ninety-
five days; and then, although it had
established a new record by passing
the appropriation bills in regular ses-

sion, the governor immediately called

it in special session because it had
failed to act upon certain platform

pledges.
This legislature passed a law pro-

hibiting railroad and sleeping-car com-

panies from granting free passes, and

telephone, telegraph and express com-

panies from giving franks.

THE D.US (,()NK

Free passes had caused the legisla-

tors to tolerate the $2 days. It was
feasible for them to visit their homes at

week-ends, and it cost them nothing to

talk to their loved ones at any time.

But with the passes and franks gone,

they faced a monotonous prospect in

the capital. Since 1907, the appro-

priations have not been made in the

regular sessions, and only two or three

days of service at the $2 rate are

rendered, these by the way of la-

gniappe.
In the old days legislators talked of

what might be done "if
"
a special ses-

sion should be called. In the last

twenty-two years they have made

plans early for "the special session"

or "the special sessions." Three *or

four special sessions in a biennium

have become common.
The last legislature, the Thirty-

eighth, established new records on
March 14, 1923. On that day it ad-

journed the regular session sine die,

sixty-four days after beginning. Im-

mediately, it met in special session.

Thirty minutes later it again ad-

journed sine die, without doing any
legislative work whatsoever. This was
the shortest recorded legislative ses-

sion; probably the only one for which
no charge was made, and it was the
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first time that a legislature vetoed a

governor's proclamation.
The most pronounced effect of the

curtailment of the regular sessions, of

the splitting of the legislative work, in

Texas, has been the substitution of

haste for deliberation. There is not

merely "a rush week" as in other

states; in Texas, there are four or five

such weeks per biennium, one for each

session. More than this, there is

usually haste throughout each of the

sessions, for the calendar always is

heavy, and from the opening of each

session, the members have a quitting
time in mind. From start to finish,

the sessions are characterized by fe-

verish haste, a by-product of which is

the trading of votes on pet measures.

Nevertheless, the legislators do not

hesitate to accept invitations to visit

hospitable cities and towns. As has

already been indicated, the grind in

the capital becomes monotonous, and
free rides still are alluring, though in-

frequent.

COMMITTEES MULTIPLIED

Another innovation that has had a

harmful effect upon the quality of leg-

islation was the increase in number of

committees. The senate, with 31

members, now has 35 committees, and
the house, with 150 members, has 38.

Th'e idea was that as sessions of the

legislature were short, the committee

work ought to be divided more than

before, so that measures might be

studied quickly and carefully. The

theory has not been vindicated in

practice. In the first place, the regular
sessions have come to be regarded as

"the members' sessions,
"
to be devoted

in the main to members' pet measures,

and the special sessions are looked upon
as "the governor's sessions," for the

reason that only such subjects as the

governor submits may be considered in

such sessions. Second, for the very

reason that there are many committees,
committee meetings are rarely well

attended, the official records to the

contrary notwithstanding. Citizens

who desire to appear before committees

complain that they are often obliged to

wait for days before the committees can

be assembled, and that when the meet-

ings are held they rarely have an op-

portunity to present their cases to the

members of such committees. Such

things as this frequently are witnessed :

A chairman calls his committee to-

gether; the clerk calls the roll and re-

ports a quorum present; thereupon
members retire, saying, "If I am
wanted, I'll be in 'Jude One,'" or

something similar. The hearing pro-

ceeds, with the chairman, the clerk,

newspaper men and the citizens pres-
ent. Sometimes members of the com-
mittee are called in to vote at the close

of the "hearings" that they have not

heard. One is reminded of a stirring

scene in the senate some years ago,
when a senator clamored in vain for

recognition. He made his way down
to the desk of the presiding officer,

shouting, "Surely, Mr. President, you
must see me." "Oh, I see you all

right," answered the Senator in the

chair, "but I don't recognize you.
"

It has become quite common, under

these conditions, for committees to

yield to pleas to "Report the bill out;

give it a chance in the house (or senate) ;

you can reserve the right to vote

against it.
" Committee work is large-

ly perfunctory. Because of the urge
to hurry, many members of the legisla-

ture rather resent the petitions of citi-

zens to be heard on proposed legislation.

The condition is aggravated by
reason of the fact that the calendar

dies at the close of each session. No
matter how much progress has been

made in one session, every measure

must be considered de novo in a subsc

quent session.
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Haste and inexperience also have

led to bad drafting of bills to prolixity

and other flaws that inhere in the prac-
tice of dictating to stenographers and
to faulty enrollment and certification

of acts.

That the quality of legislation has

deteriorated in Texas is proven by a

comparison of the old-time product
with recent enactments. Two ancient

beliefs have been exploded, namely,
that "A short session makes for a lean

statute book," and that money is saved

by the $2-a-day provision. In the

last twenty-two years the legislative

product has more than doubled in

volume, and the legislative expenses
have vastly increased, for there are

more legislative days and very nearly
all of these are $5 days. Neverthe-

less, the people have seven times re-

jected proposed amendments to give
the legislators "adjusted compensa-
tion."

SPECIAL SESSIONS AND THE VETO

Although the legislature has shorn

the governor of his power to call

special sessions according to his judg-

ment, the legislature has practically

abdicated its power to check the gov-
ernor's veto power. The legislature

can pass bills over a veto only when in

session at the time the disapproval is

registered. As more than 90 per cent

of the bills now reach the governor
within less than ten days in advance of

sine die adjournment, his power of life

or death over these is complete. And,
of course, the governor's initiative is

magnified by the legislature's refusal to

complete the work before it in regular
sessions.

The Thirty-eighth Legislature, how-

ever, has established some records at

variance with the rule in such regard.
At its regular session, it sent an unusu-

ally large number of bills to the gover-
nor early; the governor vetoed many of

these measures, and the legislature

made a top record for overriding vetoes.

It passed over vetoes nine bills creating
as many district courts and one creat-

ing a court of civil appeals, but it made
no effort to do likewise with three bills

of a general nature. After the close of

the session, the governor vetoed a bill

creating yet another court of civil ap-

peals, and nineteen general bills, all of

which, of course, are very dead. No
former legislature created so many
courts. There was a court bloc with

the odor of pork.
Because of the wane of party re-

sponsibility referred to in the foregoing,

there, has been little in the way of

definite and continuous leadership,
save when a governor, claiming the

right to lead upon the basis of platform

pledges, has assumed the r61e, with

capacity to play it. Usually, however,
the legislature has been split along
factional lines and organized by blocs.

Those of longest life were the prohibi-
tion and anti-prohibition blocs. With
the prohibition issue dead, the Texas

legislature has drifted aimlessly, al-

though there have been blocs of short

life, such as the educational bloc, the

farm bloc, the court bloc, etc. There

is only one woman in the Texas legisla-

ture, but woman organizations exercise

a potential influence.

EXPERIENCE OF MEMBERS

The legislature suffers from inex-

perience, but not exactly in the way
often asserted. The idea is widely

prevalent that few legislators return

for second or subsequent terms. This

is not true to the extent supposed.
It is nearer true of the senate than

of the house. Here are cross sec-

tions of the Twenty-seventh and

Thirty-seventh Legislatures, in which

two years of service is counted as a

term.



654 NATIONAL MUNICIPAL REVIEW [November

LEGISLATIVE EXPERIENCE OF MEMBERS
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CLEANING UP NEW YORK
BY FREDERICK H. WHITIN

Secretary, the Committee of Fourteen, New York

The second in our series of articles upon the municipal treatment

of vice. :: :: :: : : : : : : : : : : : : : :

NEW YORK has celebrated this year,

, its silver anniversary of the con-

solidation of the greater city. The
exhibition of the progress of the

twenty-five years included a show en-

titled,* "The Bowery," the city's

famous street memorialized in song,
wherein it was characterized as a place
"
Where they say such things and they

do such things," that the singer de-

clared that he'd "Never go there any
more.

"
If the song were to be written

to-day the verbs would have to be

changed as to tense, to read, "Where

they said such things and they did such

things." Not only is the Bowery
closed as to the vice which made it in-

famous, but the resorts on Fourteenth

Street, of which the ex-pugilist Tom
Sliarkey's place was the best known,
have long been closed. The Hay-
market, at Thirtieth Street and Sixth

Avenue, probably the best known of all

the city's resorts, has become a memory
during the twenty-five years, as have

likewise similar places in the immediate

neighborhood, while the resorts im-

mediately north of the Metropolitan

Opera House are likewise known only
to the older generation.

ONE HUNDRED THOUSAND VISITORS

PER NIGHT

The visitors to the city, and it is

estimated there are one hundred thou-

sand of them in the city each night,

naturally ask what has taken the place
of these resorts, knowing full well if

they knew New York twenty-five

years ago, of the uptown movement of

the legitimate amusement places and

suppose naturally that the illegal

resorts have likewise only changed
their location. In this case, at least,

actual repression has been accom-

plished. The same is true of many of

the hotels which formerly existed for

immoral purposes, not only the dis-

orderly resorts known as Raines Law
Hotels, but also the various assignation

hotels which were to be found grouped
in various parts of the city. The
streets likewise have been practically

cleared of the parading prostitutes who
solicited the passerby to accompany
them to neighboring hotels. The dis-

orderly parlor houses which existed

chiefly between West 24th and West

27th Streets, and on West 40th Street,

were closed before the buildings which

they occupied were torn down to make

way for commercial structures.

The question can naturally be asked

whether vice has been really decreased

as much as these changes would indi-

cate, or whether it may not be con-

tinued in a different form, or if there

has not been an increase in some of the

forms which existed twenty-five years

ago. It seems probable that there has

been an increase in what is known as

the "call house," a place where women
are met by appointment made through
a third party. But the increase of

this form of vice, while probably con-

siderable of itself, is, as compared with

the total amount of vice which has been

repressed, relatively small.

655
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It is claimed by the municipal
authorities that they have suppressed

prostitution. Those representing the

volunteer organizations interested in

securing such civic improvement claim

that New York has less open vice than

any of the world's largest cities, i.e.,

that vice has been repressed so that it

no longer protrudes itself upon the

notice of the average citizen or the

casual visitor. The records of the

courts clearly indicate that vice is not

wholly suppressed. But these same
court records indicate an improvement
of conditions, for whereas ten years ago
there were four to five hundred arrests

yearly for keeping and maintaining dis-

orderly houses, to-day the number is

under twenty-five. Whereas ten years

ago over five thousand women were

convicted in a twelvemonth in the

women's court, last year the number
was less than two thousand. This de-

crease might be due to decreased police

activity. As a matter of fact, the po-
lice are not only as active as formerly,

but, in addition, new laws have been

secured which by broadening the defi-

nition of prostitution have greatly as-

sisted in the suppression.

TO WHAT HAS SUCCESS BEEN DUE?

To what may be attributed this re-

pression of the Ancient Evil, and what
has been the means whereby it has been

accomplished?

Formerly, there was little dissent

from the popular theory that the solu-

tion of the problem of prostitution was
the segregation of the prostitutes, with

careful medical supervision. Indeed,

it is reported that one of New York's

leading educators advised the police

commissioner of twenty years ago to

this effect. To-day, no one who has

made a real study of the problem can

be found to advocate such a proposal.

Hence the cause is a change of public

opinion. This change may be attrib-

uted to four principal factors: First,

the recognition, upon an authoritative

statement of the medical profession,

that the justification of prostitution as

a necessary evil, is a mistaken one.

Second, the fact that European cities

with a police control of private conduct

which would not be tolerated in Anglo-
Saxon communities, were shown never

to have been able to segregate more
than a small proportion of the prosti-

tutes. Third, the recognition that the

segregated district with its tolerated

resorts constituted an open market for

the victims of the white slavers' wiles,

an evil no one would condone. Fourth,
the campaign of education actively be-

gun in 1905 with the organization by
Dr. Prince A. Morrow, of the Associa-

tion for Sanitary and Moral Prophy-
laxis, continued by the American

Social Hygiene Association and most

energetically carried on by the Nation-

al Government in connection with the

Selective Service Act of April, 1917.

The problem of repression in New
York city was complicated by two

special factors: First, the presence in

the city of a large floating population,

many of whom sought to combine both

business and "pleasure" during their

brief stay, these visitors being well pre-

pared to pay for the so-called pleasure.

Second, the existence of the "Raines

Law Hotel,
"
a result of an attempt to

regulate the liquor traffic, which, while

successful in reducing the number of

saloons, converted many of those re-

maining into disorderly resorts of the

most dangerous character. The first

of these special problems remains, and

probably always will. While it is pos-

sible that some other cities may have as

great a proportion of transients as has

New York, it is most improbable, if in

any other city, these transients arc

prepared to spend so much money
The second local difficulty, the "Raines

Law Hotel,
" had been overcome befort
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the discontinuance under the Eight-
eenth Amendment of the licensed

traffic in liquor, having been sup-
-ed by the activity of the police and

the efforts of the brewers and bond

companies, stimulated by a civic com-
mittee organized for the special pur-

pose.

During the closing years of the nine-

teenth century, the Society for the Pre-

vention of Crime, under the lead of the

Dr. Charles H. Parkhurst, made

vigorous efforts to secure an improve-
ment of conditions. It is of interest to

note that their efforts were directed to-

wards breaking the connection between

the police and the underworld, then

generally admitted to exist. So bad
were conditions, that in 1901 a special

committee was appointed by the

Chamber of Commerce to deal with

the situation. The disclosures made
by it were so startling that Tammany
Hall attempted, ineffectually, to offset

them by a committee of its own. The

municipal election of 1901 resulted in

the defeat of Tammany and the elec-

tion of the reform ticket. The number
<ses brought by the police against

disi mlerly houses immediately began to

increase most noticeably; there being
1, *."><) in 1905, as compared with 220
in 1001. Moreover, the police com-
missioner in the latter year, now Chief

City Magistrate McAdoo, organized

headquarters' vice squads. While con-

siderable repression was accomplished,
vi<e resorts, both those openly con-

ducted because licensed to traffic in

liquor, and the semi-public places,

commonly known as "parlor houses,"
continued to run, because of the in-

effectiveness of the penalties imposed
by the courts (generally a fine of

$50).

THE COMMITTEE OF FOURTEEN

In 1905, the Committee of Fourteen
was organized to suppress "Raines

Law Hotels.
"

It promptly secured an
amendment to the existing liquor tax

law, to remove the most obvious weak-
ness of its enforcement provisions. It

then organized a staff to observe the

enforcement of the law and to assist

the state and local authorities in their

actions under it. While the amend-
ment first secured was effective, further

investigation disclosed other serious

weaknesses, and, in the succeeding

years, additional amendments were

secured without serious opposition be-

cause of their evident need, as shown

by the facts reported by the Commit-
tee.

The Committee also compiled the

>tatistics of court disposition of dis-

orderly house cases, which showed con-

clu-ively the ineffectiveness of the fine

as a penalty. The most striking ex-

amples were: (1) Although there were
>i \leen convictions of women within a

period of six months for conducting
the place as a disorderly house, no

jail sentence was imposed, nor a
fine of more than $50; (2) the sentenc-

ing of the proprietor of one of

the city's worst resorts to pay a
fine of $500, though several of his

employees had been sent to jail for 60

days.
While the Committee has never been

successful in securing the elision from
the law of the fine as a possible sen-

tence in a disorderly house case, the

argument against such action being
that it would unnecessarily limit the

discretion of the courts, as a matter of

practice it has been discontinued. By
the same method of publicity of the in-

effectiveness of existing penalties, an
amendment was secured to the liquor
tax law, which provided that a prem-
ise certificated to traffic in liquor, if

proved to have been used as a dis-

orderly house, not only forfeited the

existing license but could not be re-

licensed for twelve months; the al-
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ways effective penalization of the

property.

STREET SOLICITATION

As far as known, the evil of street

solicitation by prostitutes was more in

evidence in New York city fifteen to

twenty years ago than in any other

American city. Investigation dis-

closed that the cases of women arrested

upon this charge were disposed of in

the district courts in most ineffective

ways to secure the discontinuance of

the evil. There were also reasons to

fear that there was a close connection

between the activities of these women
and the police. To remove the op-

portunity for the easiest connection, a

night court was established, so that

those arrested after the close of the day
courts could be given a speedy trial and

have no occasion to give bail. While

there was little direct improvement
attributable to the new court, it cen-

tered public attention upon the prob-

lem, with the result that a legislative

committee was appointed for a formal

study of proceedings in the inferior

criminal courts. Among the commit-

tee's many valuable recommendations

which were incorporated into law, was

that for a night court for women and

the use of finger-print identifications.

The new law provided, moreover, that

the magistrates who were to preside in

the women's court should be especially

designated from the whole board by
the chief city magistrate. The new

court, which was opened in September,

1910, further centralized public atten-

tion, and the identification system
showed the ineffectiveness of the

sentences imposed, because of the very
considerable percentage of recidivists

among the prostitutes. Early in 1912,

the magistrates assigned to the court

agreed to discontinue the imposing of

fines, which had proved to be especially

ineffective.

LEGISLATION DEVELOPS

In the same year that the women's
court was established, a special grand

jury was impanelled, which was

charged with an investigation of white

slave traffic. Its foreman was Mr,
John D. Rockefeller, Jr. Its finding
further aroused public opinion.

In the same year, congress passed
the so-called Bennet and Mann Acts:

the former being for the suppression oi

international white slave traffic, and
the latter to prevent inter-state com-
merce in the exploitation of women.
Indeed, it can be very definitely stated

that 1910 was, at least as far as New
York city and state are concerned, the

turning point in the public attitude to-

wards the commercialization of irregu-
lar sexual relations.

The semi-toleration by the police of

disorderly houses in New York city can

be said to have ceased in August, 1912.

Immediately prior to that time there

was a row of such houses on West 40th

Street. Their existence was plainly
noticeable to even the most casual ob-

server, because of the large numbers of

men seen entering and leaving. At
that time the police commissioner

issued positive orders for the houses to

be closed, and the police took the nec-

essary action without waiting for the

slow process of the courts.

About the same time, the notorious

Haymarket, against which it had been

impossible to secure effective action by
either the local police or the state de-

partment of excise, was closed because

of a newly secured law requiring such

places, if dancing was permitted, tc

secure a license therefor. The official

charged with issuing these licenses re-

fused to grant a dance hall license tc

the Haymarket because of its notorious

character. His action in thus using
his discretionary power was sustained

by the courts. The resorts on Four-
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teenth Street, previously mentioned,
were likewise closed through the newly
secured provision in the liquor tax law

penalizing the place, while the resorts

on the Bowery had been previously

suppressed through the effective co-

operation of the police and excise de-

partments.

Following the discontinuance of the

fine in the women's court, street con-

ditions materially improved, but the

proportion of recidivists was not strik-

ingly reduced. Upon the presentation
of the facts to the legislature by Dr.

Katharine Bement Davis, an indeter-

minate sentence law was passed, pro-

viding that where a defendant was con-

victed three times within twenty-four

months, or four times without limita-

tion of time, the magistrate might im-

pose an indeterminate sentence not to

exceed two years. The determination

of the actual period of detention is

made under this law by a commission,

who, if they release the prisoner short

of the maximum time, continue him or

her upon parole. This law effected a

further improvement of conditions,

materially reducing the number of

arraignments in the women's court of

women charged with prostitution; the

decrease being from 5,365 in 1911, to

2,130 in 1916; the number increasing,
incident to war conditions, to about

2,800 in 1918, falling to 1,300 in 1920,

since which time there has been an
increase in the number of such cases

without, however, a noticeable change
of vice conditions.

Penalty upon the place provisions
are also to be found in the tenement
house law. While in the main this law

deals with the structure of tenement

houses, the special legislative commit-
tee which drafted it in 1901 having
knowledge of vice conditions in the

tenements, and the seriousness of them
included in it special provisions

against women who committed prosti-

tution in these multiple dwellings.
The law provides that where the owner
tolerated such conditions, a suit might
be brought against the property for

a penalty lien of $1,000. As so often

happens^ the original law was ineffec-

tive because of the difficulties of proof.
In 1913

j
these penalty provisions were

amended to provide that when two
convictions for prostitution occur in

the same tenement house within a

period of six months, it shall be pre-

sumptive evidence that the violations

were with the knowledge and consent

of the owner. It is of interest to note

this change as to evidence the burden
of proof that the owner had taken

reasonable precautions and maintained

proper conditions in his property was

placed upon him, instead of requiring
the prosecution to show affirmatively
his failure to act. While few actions

have been prosecuted for this penalty,
the new law has been generally effec-

tive.

New York state adopted in 1914 a

modified form of the injunction and
abatement law, which originated in

Iowa, and hence is popularly referred

to by the name of that state. There
has been but one case brought under
the law in New York city, largely be-

cause the discontinuance of fines in dis-

orderly house cases and the penalty

upon the place under the liquor tax

law made unnecessary the complicated

legal proceedings of the injunction and
abatement law.

The action of the police in forcing
the closing of parlor houses was re-

peated in the first hah* of 1918, in the

cases of the assignation hotels. These

places had continued to exist because

of the impossibility of securing the

necessary evidence to convict them of

being disorderly houses. The police

procedure in both of these cases was to

station uniformed officers in front of

the premises to inform those who would
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enter, of their character. Though
most of those so informed, sought the

places for that reason, the presence and
statement of the officer proved an ef-

fective deterrent to entrance. Thus
the existing unlawful business was de-

stroyed ; some of the hotels were forced

to close, while others now accept men
only as transients couples must be

by the week.

SEPARATE COURT FOR WOMEN

In the spring of 1919, the night ses-

sions of the women's court were dis-

continued, day sessions being substi-

tuted. The results have been most

favorable, and especially has the at-

mosphere been changed, so that the

court is no longer crowded with sight-

seers, brought there by morbid motives.

The increased knowledge of the dan-

gers of venereal disease, incident to the

war draft, made possible the securing
of a law which requires the magistrates
to report all persons arraigned, charged
with prostitution, to the health depart-
ment as venereal suspects. The depart-
ment regularly examines all those so

reported who have been found guilty,

and the report of the department's

finding is submitted to the magistrate

prior to the imposition of sentence.

When a woman has been found guilty
of prostitution in the women's court,

she is remanded by the magistrate for

forty-eight hours for sentence. She is

immediately finger printed, and, if

found to be without record of prior con-

viction, the probation officers detailed

to the court investigate her social his-

tory. The following morning the

specimens necessary for laboratory
examinations are taken by a woman
physician attached to the health de-

partment, so that when the prisoner is

arraigned for sentence the second

morning, the court has before it the

report of the finger print bureau, the

report of the investigation (if one is

made) by the probation department,
and the report of the health depart-
ment. If the prisoner is reported to

be suffering from venereal disease in a

contagious stage, and without record

of previous conviction, she is sent, un-

less an exceptional case, to the hospital
maintained by the department of

health for the treatment of venereal

patients. Upon her discharge from
the hospital she is returned to court,

when sentence is imposed. A large

majority of those sent to the hospital
for treatment are, upon discharge from
that institution, placed upon proba-
tion. If, upon original arraignment
for sentence, in addition to being
diseased, the woman has a record of

prior convictions, she is sent to the

workhouse hospital for a period suffi-

cient in the opinion of the medical

authorities for adequate treatment of

the communicable dangers of the dis-

ease. Those not diseased are, accord-

ing to circumstances, placed upon
probation, or committed to the House
of Good Shepherd, the State Re-

formatory for Wromen or the work-
house.

THE POLICE ORGANIZATION

The police organization for the sup-

pression of vice in New York city, to

which passing reference has been made,
has proved so effective that a detailed

statement of it seems desirable. The
city is divided into police precincts, in

command of a police captain. This

officer and his men are responsible for

the maintenance of "outward order

and decency." Several precincts con-

stitute a police inspection-district, in

charge of an inspector, whose duty it is

to supervise the work of the uniformed

men in the precincts. To each in-

spection district office is attached a

squad of officers, who operate in citi-

zens' clothes. These men are semi-

detectives, and are especially detailed
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to secure evidence of the violation of

the laws against prostitution, gambling
and liquor. In addition, there is

maintained at police headquarters,
under the charge of a deputy chief in-

spector, a large squad of men similarly

detailed but who, operating throughout
the entire length and breadth of the

city, are not limited by arbitrary di-

visions of territory. Their particular

purpose is, however, to act as a check

and stimulus to the inspection district

men, for each arrest by the central

office men indicates the failure of the

district men to apprehend the violators

of law in the territory assigned to them.

In addition, it is understood that the

police commissioner has a small squad
of confidential men, who act as a check

upon the district and headquarters'
men. These latter officers, however,
do not make arrests and hence, are not

disclosed as are the others by court ap-

pearance. Thus, the commissioner

not only checks the work of his sub-

ordinates, but also secures valuable in-

formation with which to direct their

efforts.

CIVIC ORGANIZATIONS

What part the civic organizations
have played in securing the present

improved conditions in New York is

problematical. One would be a pessi-

mist who did not believe that even

without the stimulus and encourage-
ment of such organizations, public
officials would not make progress, but

undoubtedly the progress would be

slow, for even the best of public officials

find themselves handicapped by the

multiplicity of their duties and com-

plexity of their problems. Likewise

one would be pessimistic of civic en-

deavors if one did not believe that

volunteer committees accelerated prog-
ress. It is the writer's belief that such

organizations are necessary if prog-
ress is not to drag; that in the ever

3

present competition between depart-
ments over budgetary allowance, the

citizen's support is most valuable.

Likewise, the assurance of such support
enables public officials to more fear-

lessly meet the criticisms and opposi-
tion of those not interested in law en-

forcement, or those seeking to save the

individual offender from the conse-

quences of his acts.

NEXT STEPS

To repress prostitution further in

New York city, additional advances
are required. First, the removal of

the technical difficulties of entrapment.
When the women's court was originally
a punitive institution, public opinion
was much opposed to the punishing of

those who were induced to commit

prostitution. To-day, however, the

court is unquestionably the greatest
rescue institution in the city, state and
nation, if not in the world, for it has
been shown that today 75 per cent

of those convicted there do not be-

come recidivists, at least in that court.

This being so, it would seem that the

existing limitations regarding entrap-
ment should be removed, for the

woman or girl who would fall for the

inducements of the police officer would

similarly fall for those made by the

civilian, and the girl who would so fall

needs care and supervision, and, in a

great majority of cases, undoubtedly
needs medical attention. Thus, one

change or advance makes possible an-
other.

It is believed by many that another

step which would be productive of im-

provement of conditions would be the

penalization of those who, by their

willingness to pay her, are partners
with the prostitute in her acts of sexual

immorality. In other words, if it is

made as much a crime to buy as it is to

sell, if the men were to run as great a
risk of punishment as the women, they
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will become as circumspect in their

actions as have become the women.
New York state has no fornication law,

and its officials do not seem impressed
with the effectiveness of such laws in

the states which have them, yet there

is a growing opinion in favor of the ap-

prehension of the customer. Some
are influenced by the belief of the un-

fairness of the existing procedure,
which penalizes the woman but lets her

partner escape punishment, while

others advocate the proceeding, be-

lieving it would make possible a con-

siderable further repression of com-

mercialized prostitution. This next

step should be taken.

It is believed by those familiar with

the situation in New York that much
of its problem of commercialized pros-

titution is due to the fact already

stated, that it is both the commercial

and amusement center of the western

hemisphere. Added to the locallwomen

who become prostitutes are undoubt-

edly many who, having been immoral

elsewhere, have been drawn to the city

because of the money which is spent
in it, and its many visitors who con-

tribute to that sum. In other words,
the problem is both local and national.

Hence it is that citizens of New York
are interested in the progress made

throughout the nation in suppressing
commercialized prostitution and in re-

moving the complex factors which lead

women to enter the life.

Conversely, the country as a whole
is much interested in the improvement
of vice conditions in New York, for if

its citizens, when visitors to New York,
fall for the temptations which may be

allowed to exist there, they expose
themselves to the dangers of the social

diseases. Should they become victims

of them, the chances are many that

the diseases may be communicated to

innocent persons who have never been

in New York. Thus the dangers act

and interact, and the country as a

whole is safe, only as a whole it

reduces commercialized prostitution
and the dangers of the accompanying
diseases.
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BY WILLIAM ANDERSON

University of Minnesota

Hasty purchase, under war conditions, of a run-down system, heavy
debt obligations, improved service with 8\-cent fare after unsuccessful

experiment with a 5-cent fare these are some of the highspots in this

interesting story. It should be read in connection with the report of
Detroit's experience published in the September

"
Review." :: ::

IT is the custom to date the difficul-

ties of the American street railways
back to the rising operating costs,

labor shortages, strikes, and fixed fares

of the early war period. In Seattle the

struggle between the municipal author-

ities and the street railway companies
had advanced so far by May, 1914,

that the city had already accepted in

part the principle of public ownership
and operation. It was at that time in

possession of two street car lines, total-

ing about 13 miles in length, and valued

at over $1,000,000, and was commenc-

ing to operate them. The ultimate

doom of private street railway opera-
tion in Seattle was clearly fore-

shadowed. The unusual conditions of

the war period only hastened the proc-
ess of public acquisition.
Bound by a 5-cent fare franchise,

hampered in operation by strikes and

by the constant quitting of their men
1 The reader will find an excellent article on

the subject by Professor Paul H. Douglas in the

Journal of Political Economy, 1921, vol. 29, pp.

455-477. This is by far the best article on all

phases of the question up to about March, 1921.

Mr. Delos F. Wilcox, in his Analysis of the Elec-

tric Railway Problem, also deals sanely with

the question, pp. 515-524, 764-765. See also

Tuntchell v. City of Seattle (1919), 106 Wash. 32;

Asia v. City of Seattle (1922), 119 Wash. 674, 206

Pac. 366; Puget Sound Power and Light Co.

v. City of Seattle (1922), 282 Fed. 712, and 284

Fed. 659.

for war service or for more remunera-
tive wartime work, the Puget Sound
traction interests in Seattle found
themselves in 1917-18 in an almost
incurable situation. They had great

difficulty in meeting their legal obliga-
tions as to paving and the payment of

gross earnings taxes. With the up-

springing of the ship-building industry
on a large scale, and the inrush of a new
industrial population, came demands
for more street car lines and more ade-

quate service. The company re-

quested permission to charge a higher
fare to meet rising costs and new serv-

ice demands, but the city officials re-

fused to grant this request and count-

ered with various other proposals, one
of which was that the city lease and

operate the lines for the duration of

the war and for six months thereafter.

This suggestion the company refused

to consider.

THE WAR FORCES MUNICIPAL
OWNERSHIP

A representative of the Federal

Emergency Fleet Corporation having
arrived in the city to endeavor to im-

prove transportation to the shipyards,
conferences were held in September,
1918, with a view to solving the prob-
lem. From him came the suggestion
that the city buy the lines. The price
of $22,500,000 which he suggested was

663
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rejected by Mayor Ole Hanson, who
said he would not consent to a price

over $15,000,000. Just how this figure

was arrived at is not clear, but it be-

came the basis for the purchase nego-
tiations. An arrangement for the sale

was soon worked out. No strong ele-

ment or organization in the city stood

out to oppose what was being done.

The fear of losing the ship-building con-

tracts, on which the war-time pros-

perity of the city so much depended,
drove practically all men into line in

favor of the street railway purchase as

the only method of saving the ship-

building business for Seattle.

There was no careful valuation of

the plant, which was known to be

in a run-down condition. Councilman

Oliver Erickson, an exponent of mu-

nicipal ownership, said he thought the

price was too high. "It would be un-

fortunate," he said, "to wake up in a

year or two to find we had given public

ownership a black eye by overestimat-

ing the value of this property." A
former mayor, Mr. G. F. Cotterill, es-

timated the value of the system at

under $7,000,000, and warned citizens

against the consummation of the deal.

Such voices were heard, but not heeded.

The contract for the sale was drawn up.

On November 5 an "advisory elec-

tion" was held. The voters attended

in small numbers, 13,000 voting favor-

ably to 4,000 against. It seems to

have been understood in advance that

the advisory vote would be binding.

A few days later the war was over, and

with it passed the principal emergency
which had led Seattle to think of im-

mediate municipal ownership of the

street railway. The ship-building busi-

ness could not long continue on the

war-time scale. The time for cooler

counsel had come. No legal commit-

ments had yet been made. Neverthe-

less, the mayor and the majority of the

council went ahead with the purchase.

The ordinances to acquire the lines

passed late in December, 1918, by a

vote of five out of nine councilmen,
with two negative votes (Councilmen
Erickson and Lane), and two absences.

Just before midnight on March 31,

1919, Seattle became the possessor of

a complete street railway operating

system, minus only the power plant.

Some time later, when many people
had come to believe that the city had

purchased a
"
gold brick,

"
a grand jury

investigated the entire transaction

but failed to find any evidences of cor-

ruption. A fairly careful appraisal at

that time indicated, however, that the

lines were worth less than $8,000,000
when the city took them over.

THE PURCHASE CONTRACTS
EXPLAINED

Practically all of Seattle's difficulties

with municipal street railways go back
to the purchase contracts of 1919.

These contracts, which are embodied
in various city ordinances (principally
Nos. 39025 and 39069), are at last fully

understood by the city. The meaning
of the former has been expounded by
both state and federal courts.

The contracts were entered into

under authority of a state law which

was designed to make possible the pur-
chase of public utilities by cities with-

out pledging their general credit. The

plan authorized was that of creating a

special purchase fund into which the

city council might

obligate and bind the city or town to set aside

and pay a fixed proportion of the gross revenues

of such public utility, or any fixed amount of and

not exceeding a fixed proportion of such revenues,

or a fixed amount without regard to any fixed

proportion, and to issue and sell bonds or war-

rants bearing interest not exceeding six per

centum per annum, . . . but such bonds or

warrants and the interest thereon shall be pay-
able only out of such special fund or funds. In

creating any such special fund or funds the com-

mon council or other corporate authorities of
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such city or town shall have due regard to the

cost of operation and maintenance of the plant or

system as constructed or added to, ... and

shall not set aside into such special fund a greater

amount or proportion of the revenue and pro-

ceeds 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 previously pledged.

The main contract (No. 39025),

after declaring the public necessity for

the purchase of the lines in question,
went on to assert that "in the judg-
ment of the council

"
the gross revenues

to be derived from the entire street

railway system "at the rates of trans-

portation charged, and to be charged"
would be sufficient "to meet all ex-

panses of operation and maintenance

of the proposed additions, betterments

and extensions, and to provide all pro-

portions or parts of revenue previously

pledged as a fund for the payment of

bonds, warrants and other indebted-

ness, with interest thereon, heretofore

made payable out of the revenues of

the existing 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 pay-
able, and to pay and redeem all of such

bonds at maturity." The specific

pledges which followed were the pay-
ment of interest at 5 per cent, payable

semi-annually, on all outstanding
bonds of the $15,000,000 to be paid for

the system, and the payment of $833,-
000 on the principal March 1, 1922,

and a like amount every March 1 there-

after until the final payment of $839,-
000 on March 1, 1939. It will be

understood, of course, that the bonds
issued are "an obligation only against
the special fund created and estab-

lished" by the ordinance, and that

interest payments are likewise payable

only from that fund. Most interesting

of all, however, is the provision in

section 5 that the semi-annual pay-
ments of interest and the annual pay-
ments of principal "shall constitute a

charge upon such gross revenues [of the

entire street railway system] superior

to all charges whatsoever, including

charges for maintenance and opera-

tion," with a few minor exceptions.

If interest and principal payments
are first charges upon gross revenues,

what will happen when gross revenues

are inadequate to meet all expenses?
This problem actually arose during the

first few years of municipal operation,

while the 5-cent fare and later a 6*^-

cent fare were in effect. At first the

city resorted to the simple expedient of

borrowing from general municipal
funds to make up the deficiency. A
group of taxpayers resented this action,

for it amounted to the use of tax

revenues to pay operating expenses on

the street railway. They took the

matter into court on the ground that

the statute did not authorize such use

of the taxpayers' money. In this con-

tention they were sustained by the

court, which held that the statute does

not allow such financing unless it has

been approved by popular vote.

THE ERICKSON 3-CENT FARE PLAN, 1922

The citizens had been led to believe

that the lines could be operated on a

5-cent fare and that they would earn

enough to meet all obligations under

the contract as well as all operating

expenses. This belief proved to be

entirely unfounded. The lines lost

money. In July, 1920, the fares were

increased to 10 cents cash, or 4 tokens

for a quarter, and in January the token

fare was increased to 8^ cents, or 3 for

a quarter. These increases were a

great disappointment to the car-riders.

They felt that they had been grievously

imposed upon, for they were being
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compelled not only to pay for the cost

of riding on the lines, but also for the

purchase of the street railway system
for the city.

The first powerful effort to reduce

the fares was made early in 1922. It

took the form of an initiated ordinance,

sponsored by Councilman Erickson,

that "all cost and expense of the main-

tenance and operation" of the munici-

pal street railway system should "be

paid wholly out of revenues of the city

of Seattle derived from taxation."

That is to say, a general tax was to be

levied for the purposes of operating and

maintaining the system, while the

revenue from fares was to continue to

be used for meeting the interest and

principal charges under the contract,

and for extensions and renewals. It

was urged that a 3-cent fare would be

sufficient for the latter purposes. The

argument for this plan of financing the

lines was that all property owners in

the city benefit by the street railway,

but that under the purchase contract

the poorer people who cannot afford

automobiles are saddled with the entire

cost of running the lines and of buying
them and turning them over to the

city in good condition when the last

instalment of interest and principal has

been paid. Verily, so ran the argu-

ment, to him that hath shall be given.

Calculations were made by exponents
of the new scheme to show that the

small home-owner who rode the street

cars to his work every day would save

more through reductions in fares than

he paid out in increased taxes, while the

wealthier classes, who now contribute

practically nothing, would be compelled
to pay a very considerable portion of

operating and maintenance expenses.

That the proposition had some merit

cannot be denied. The material in-

crease in taxes which would have re-

sulted was the most important argu-
ment against it. It was asserted that

business would be driven from Seattle

to Tacoma and Portland, but the very
debaters who made this declaration

also attempted to prove that big tax-

payers would shift the burden back on
the poor through higher prices, rents,

etc. Although this logic was not un-

impeachable, the fear of higher taxes

was strong. At the election on May 2,

1922, the Erickson measure was re-

jected by a vote of 40,275 to 15,043.

CONTRACTUAL OBLIGATIONS

The upshot of all the litigation to

date, and of the defeat of the Erickson

measure, is that the city must now

charge a rate of fare high enough to

bring in a gross revenue sufficient to

cover all expenses of operation and

maintenance, and to pay all charges

arising out of the purchase contracts.

Let us see first of all what these con-

tractual obligations amount to.

TABLE OF PAYMENTS FOR INTEREST AND
PRINCIPAL UNDER MAIN PURCHASE
CONTRACT

(Ordinance No. 39025), 1919-1939

Total purchase price, $15,000,000. Interest at 5 per
cent. Interest payable March 1 and September 1;

principal payable March 1.

Year



1923] SEATTLE'S MUNICIPAL STREET RAILWAYS 667

rider of lower fares in the immediate
future. Indeed, under the contract

as it stands, Seattle must look forward

to using the fares of 10,000,000 riders

annually at 8^ cents each to pay off

the annual instalments of principal,

and the fares of an additional 8,500,000

riders in 1923, 8,000,000 in 1924, 7,500,

000 in 1925, and so on, to meet the

interest charges. The total number of

riders who paid the full fare in 1922 was

71,700,000. It will be seen, therefore,

that at present one quarter of the

gross passenger revenue must be used

to meet contractual obligations under
the 1919 contracts and these obliga-
tions are prior to all others.

OPERATING EXPENSES, 1922

If the annual reductions in the inter-

est payments offer little hope to the

car-rider of reductions in fares, what of

the operating expenses? Are there not

some real economies in public opera-
tion? It is only by analysis of the

figures that we can reach even tenta-

tive conclusions upon this point.
The total operating expenses for the

year 1922 are certified to have been as

follows :

I. Operation and mainte-

nance of way and way
structures $382,805 .47

II. Conducting transportation. 2,040,453.03

III. Maintenance of transpor-

tation equipment 382,607.41

IV. Housing and hostling trans-

portation equipment .... 186,955 . 82

V. Power 613,676.76
VI. Commercial office, sal-

aries, and expenses.... 49,724.84

VII. General salaries of offi-

cers and clerks, rent in-

surance, store expense,

injuries and damages
and miscellaneous gen-

eral expense 290,170.55

VIII. Depreciation and amorti-

zation 685.114.82

Total operating ex-

penses $4,631,508.20

It should be noted that in the table

of operating expenses above there is no
item of taxes paid. The city pays
none, and to this extent the car-rider is

possibly better off than he would be

under private ownership of the lines,

while the taxpayer is somewhat more

heavily burdened. On the other hand
the city treasury loses the sums former-

ly received from the company by
direct taxation. Neither are all the

legal and overhead expenses properly

chargeable to street railway operation

actually included in the expenses noted

above. The mayor, the council, the

city attorneys, the comptroller and
other officers, are paid out of general

funds, although they render direct

services to the street railway system.
On the other hand we should note the

following:

Maintenance charges both for way
and way structures and for transporta-
tion equipment have been higher under

municipal than under private owner-

ship. The company in its last years of

operation of the lines spent relatively

little upon these items, with the result

that the whole system was in a run-

down condition when the city took it

over. The year 1922 saw some un-

usually heavy expenditures for main-

tenance. Some lines were practically

rebuilt, and 45 two-men cars were con-

verted into one-man cars (to give but

two examples) .

The principal item of expense in

"conducting transportation" was the

pay of trainmen. The latter are given
an eight-hour day and monthly wages
ranging from $135 to $155 ($1,620 to

$1,860 per year). In this connection

it may be noted that common laborers

and car repairmen are paid from $4.50
to $5 per day for eight hours' work.

Their wages enter into the maintenance

charges noted above. Whether these

several rates of pay are too high is a

question which every man will answer
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from his own social point of view.

That the city is paying well cannot be

doubted. That men could be obtained

for less is equally true. At the same

time, wages do not appear to have
reached the peak. Despite the finan-

cial difficulties of the street railway

system, the organized trainmen are

now pressing the council for one day's
rest in eight on pay. To counter this

demand, the council proposes to shift

the payroll back to the hourly instead

of the monthly basis, but in so doing
it may be called upon to grant an addi-

tional small increase in the hourly rate.

While the individual wage paid is

relatively high, it cannot be said that

the city is padding the payroll with the

names of unnecessary employees. On
the contrary, one-man cars are being
substituted for two-men cars where-

ever feasible, with the result that

while service is being increased the

number of employees is being kept
down. At the same time, labor turn-

over is very small.

POWER PURCHASED FROM
PRIVATE COMPANY

The power expense of over $600,000
for 1922 was made up of monthly pay-
ments to the private company which

formerly operated the lines and which
still owns the substations and supplies
the city-owned lines with current.

Whether the company's charge is high
or low is hardly to the point, since the

city contracted at the time of the pur-
chase of the lines to continue to buy its

power from the company at set rates

until the city has taken over the sub-

stations through which the current is

now delivered to the street railway

system. It is of interest to note, how-

ever, that in the year 1917 the company
charged the lines only $79,000 for

power and $19,000 for power mainte-

nance, or $98,000 in all. Furthermore,
the city may not discontinue the use of

more than 5,000 kilowatts capacity per

year. The present system requires in

the neighborhood of 20,000 kilowatts

at the peak. The city is now proceed-

ing with the development of an im-

mense hydro-electric plant, the so-

called Skagit project, which it is esti-

mated will ultimately produce many
times the amount of current now re-

quired by the street railway lines.

Several units, capable of producing
50,000 kilowatts, will be ready for

operation next year. The city has al-

ready given notice of its intention to

begin to discontinue its use of the com-

pany's power. In the course of about

five years, therefore, if all goes well, the

city will have taken over some of the

company's substations and will be gen-

erating all of its own power. What
the cost will then be remains to be seen,

but the city expects to save money.
The writer is unable to say whether

"commercial" and "general" expenses
are high or low compared with what

they would be under good private

management.
Depreciation and amortization were

charged off in 1922 at the rate of about

11 per cent of gross income. In the

first year of municipal operation an

unusually large sum had to be spent for

maintenance of the system. The su-

perintendent at that time took the atti-

tude that the lines were actually ap-

preciating in value, and that it was un-

necessary to charge depreciation. The
state examiner took a different view,

however, and since the municipal street

railway must keep its accounts in the

manner prescribed by his office, de-

preciation has actually been charged
off for each year of municipal operation.
The rate of this charge amounts to

about 4.2 per cent on a straight line

system, using the purchase price as the

basis for the purchased lines. The
amounts charged off have been as fol-

lows: 1919, $499,173; 1920, $677,178;
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1921, $680,629; 1922, $685,114. Only
the expert could tell us whether these

amounts are adequate. For the early

years the sums mentioned were simply

charged off. Recently, however, the

city has begun to build up a cash re-

serve which may be used from time to

time for renewals and replacements.

THE 5-CENT FARE EXPERIMENT,
1923

The 8^-cent fare continued in effect

throughout 1922. The result was that

total operating revenue rose to $6,216,-

000, to which enough was added from
miscellaneous sources to bring the

gross revenue to $6,228,102. Total

operating expenses were $4,631,508,

and payments required to be made
under the purchase contract were

$1,562,175, the total of these two items

being $6,193,683. Had the gross reve-

nues been applied to paying operating

expenses, setting aside a depreciation

reserve, and making the required pay-
ments under the contract, there would
have been left less than $35,000 to pay
the interest on other borrowings for

street railway purposes and to provide
for their amortization. These other

debts amounted in 1922 to $1,710,000,
and the annual interest thereon alone

comes to over $80,000 a year. It is,

therefore, entirely clear that the lines

were not fully meeting all obligations
from revenue.

But despite the fact that the lines

were not fully making both ends meet
under the burdensome conditions im-

posed upon them, there was a wide-

spread opinion that fares wrere too

high. The 3-cent fare proposal of

1922 was no sooner laid away than it

began to be argued that the riders were
at least entitled to having the 5-cent

fare restored. The question became
an issue in local politics. That ele-

ment in the city which desires to have
the purchase contract rewritten on the

basis of a lower price undoubtedly

hoped that the reduction of the fares

would have the effect of making the

bondholders, i.e., the former operators
and owners of the street railway, some-

what doubtful as to the value of their

bonds and the more willing to consent

to a revision of the contract. There
were some who had the will to believe

that if politics were eliminated from
the operation of the street railways the

savings would be so large that a 5-cent

fare would bring in the desired revenue,

but they were exceedingly vague as to

what they meant by "politics" and as

to just what the savings would be.

At any rate the mayor and the coun-

cil made the experiment. Fares were

by ordinance reduced to 5 cents, begin-

ning March 1, 1923, and this rate of

charge continued in effect through
June 15. Financially the results of

the experiment were almost disastrous.

The increases in the number of pay
passengers over the corresponding
months of 1922 were below expecta-
tions. March showed an increase of

11.79 per cent; April of 13.60 per cent;

and May of 14.80 per cent. Gross

revenues decreased, however, as shown
in the accompanying table :
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prospect that revenues would be re-

stored to their previous figure. A re-

fusal of the banks to cash street railway
warrants finally ended an impossible
situation. There was only one thing
to do, namely, to admit that the ex-

periment was a failure, and to return

to the previous fares. On June 16,

the old scale was restored, and there

is now little likelihood that lower fares

will be instituted for some time to

come.

At the time of this writing complete
figures for July are not available, but
the figures for total passengers carried

indicate that it will take a little time
for the people to get back into the habit

of riding at the high fares. Because of

a visit by President Harding and vari-

ous other events, July, 1923, should

have shown an unusually large business

for the street railway, but in fact the

increase in the number of passengers
over July, 1922, is almost negligible.

The simple fact is that it is going to be
hard to find more business for the street

railway system of Seattle under present
conditions. The cars are mostly old

and poor, and the service, which is ad-

mittedly much better than it was dur-

ing the last few years under private

operation, still leaves something to be
desired. The lines are long and crook-

ed, uphill and down hill, for the city

spreads over a number of hills and be-

tween bay, lakes and canals. The re-

sult is that a high rate of speed cannot

be maintained, and that the service

seems slower than it is. On the other

hand the city has many miles of first-

class paving, and there are many more
miles of fine roads beyond the city

limits, two strong incentives for a man
to buy an automobile. The privately-
owned automobile is undoubtedly the

strongest competitor of the street rail-

way in Seattle. Local jitney buses do
not exist, for they have been kept out

by council regulation.

THE OUTLOOK AND THE LESSON

What are, then, the prospects for the

success of municipal operation of street

railways in Seattle? To the outsider

they appear to be neither very promis-

ing nor entirely desperate. Consider-

ing the success which the city appears
to have made with public operation of

the water supply and of the electric

light plant, there is reason for feeling

confident that the outcome will be sat-

isfactory. The city will neither give
back the lines, nor will it repudiate its

contract with the former owners. The

system is apparently being well man-

aged. The superintendent, Mr. D. W.
Henderson, is an able street railway

man, who was formerly employed by
the private owners of the lines. Many
other employees have also been carried

over from the previous regime. The
whole system is being rehabilitated,

and service is being improved. Oper-

ating costs are being reduced to some
extent by the introduction of one-man
cars and by the improvement of road-

bed, tracks, and equipment. Some
further savings are in sight when the

city begins to supply its own current.

On the other hand the organization
of the city government is such that

there is an undesirable division of re-

sponsibility and authority in matters

pertaining to street railway operation.
The mayor, the council, the superin-
tendent of public utilities, and the

board of public works, in addition to

the superintendent of street railways,
all have their fingers in the pie. Ques-
tions of fares, of extensions, and of

wages and salaries, are not settled on

their merits from the point of view of

efficient street railway management
and the meeting of contractual obliga-

tions. Like other cities, Seattle needs

to clear up the lines of responsibility in

its municipal organization, and to

develop even more highly its sense of
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the importance of good administra-

tion.

If the friends of city manager govern-
ment in Seattle have their way, some
of these problems will soon be on the

way to solution. In that case it may
well be that other cities will be able to

turn to Seattle for instruction in the

science and art of running a munici-

pal street railway. This is, however,

merely the expression of a hope. The
one big lesson which other cities learn

immediately from Seattle's experience
is how not to buy a street railway. In
some cases it may be better to buy on
hard terms than not to buy at all, but

in any case a city should be fully cog-

nizant of what it is doing. It should

know the value of the property it buys.
It should know the physical condition

of the lines and their earning capacity
as nearly as these can be calculated by
experts. It should not agree to terms

which, as in Seattle, make street-car

riding a luxury. Most of all it should

disentangle itself from all direct rela-

tions with the former owners as speed-

ily as possible. If it is feasible, it is far

better to borrow the money, to pay
cash, and be quits, than to go through
the constant bickering and litigation

between company and city which have
marked the path of municipal owner-

ship in Seattle since 1919.

AN EXPERIMENT IN NEW METHODS OF
SELECTING POLICEMEN

BY EDWARD M. MARTIN
National Institute of Public Administration

A recent study, conducted in Newark, N. /., of the application of
mental tests to the selection of policemen rendered very encouraging
results. The method is here described for the general reader. Be-

lieving that everyone is interested in this subject we have devoted

more than our usual space to it. :: :: :: :: :: ::

ONE application of psychological or

mental tests during the World War
was in the classification and selection

of men by trade and job aptitude.
War conditions created a demand for

methods of personnel selection more

precise, more reliable, and which could

be more easily appliedto large numbers,
than the methods which were available

at that time. The experimentation
thus stimulated resulted in the develop-
ment of a technique for personnel
selection which combines the principles
of mental testing and statistical meth-
ods of evaluation. Noteworthy results

have been secured by applying this

new technique in business, industry,
and in certain branches of the civil

service. It seemed worth while, there-

fore, to undertake a study of its

applicability to a large and important
branch of the municipal service the

selection of policemen.
The experimental investigation was

made during June, 1922, on a group of

thirty policemen in the fifth precinct of

Newark, New Jersey. Mr. Charles P.

Messick, secretary of the New Jersey
state civil service commission, State

Commissioner Edward H. Wright in

charge of the Newark district, Captain
P. J. Troy of the fifth precinct and
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Captain James Meehan of the police

training school, Newark, co-operated
with the National Institute of Public

Administration in making the study.
We wish also to acknowledge fully the

technical direction of Dr. Herbert A.

Toops of the Institute of Educational

Research, Teachers College, Columbia

University, without which this par-
ticular investigation could not have

been undertaken. We wish further to

express our obligation to Dr. L. L.

Thurstone of the Bureau of Public

Personnel Administration for critical

comment and suggestions on the text of

this report.

The purpose of the study was two-

fold: (1) To examine the present sys-

tem of police selection to ascertain if

the methods now used are adapted to

the end in view; and (2) to work out a

selective scale according to the new

technique by actual experiment with a

sample group of policemen to show
what results can be achieved by the

new method. It is proposed to outline

here in a general way the nature of the

experiment, the methods used and the

conclusions reached. A discussion of

the statistical methods employed and
tabulations of original and derived

data will be presented in the Journal

of Criminal Law and Criminology.

PURPOSE OF ANY SELECTIVE METHOD

The obvious aim of any method of

selecting policemen is the securing of

men adapted physically, mentally and

morally to the duties of their position.

Candidates must be examined for these

three qualifications and their relative

fitness in each determined by com-

parison with standards adopted by the

examining agency.

Physical qualifications may be de-

termined by medical examination and
tests of strength and agility. Stand-

ards derived from actual experience are

usually set up by the civil service com-

mission. Such tests of physical fitness

are easily applied by properly qualified

persons.
Moral qualifications may be deter-

mined by requiring the candidate to

present evidences of good character,

such as affidavits from citizens, and
declarations of freedom from obnox-

ious habits, or of a "clean" record.

The obviously unfit can be culled out

by several methods which may be

reduced to administrative routine.

Mental qualifications, on the other

hand, are more difficult to determine.

And from the standpoint of practical

police efficiency, they are of equal or of

even more importance, for a candidate

may have a robust and sound body,
and have an unimpeachable character,

but if he lacks mental traits found to be

desirable in good policemen, his value

to the department will be proportion-

ately lessened. The present study was

concerned primarily with this more

important phase of the selective system
that of determining mental quali-

fications.

This consideration is also important
from an administrative standpoint.

Since the number of candidates always
exceeds the number of places to be

filled, it is desirable to make the elim-

ination process both effective and

economical. This may be done by
examining the candidates, first as to

mental fitness, then as to their phys-
ical fitness, and finally as to their

moral qualifications before appoint-
ment to the department. The per-

centages of elimination would probably
fall in this order. That is, it is prob-
able that the ratio of the number that

would be eliminated to the total num-
ber of candidates would be largest for

lack of mental qualifications, next for

physical disabilities and least for moral

shortcomings. When mental fitness

can be determined by the group
examination method and physical fit-
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ness only by individual examination,

it is more efficient and more economical

to eliminate first the mentally unsuited.

PRESENT ENTRANCE TESTS FOR
POLICEMEN

The type of examination used by
most civil service commissions to

determine desirable mental traits in

policemen is the free-answer form of

examination, the form commonly used

in schools and colleges. As a means of

determining a person's knowledge of a

limited range of specific facts and his

ability to express himself in writing,

this form of test has great value. But
it has certain disadvantages which

become apparent if used for purposes
of selection when the capacities to be

measured are not so much range of

knowledge or literary ability, as par-
ticular trade traits or aptitudes. Its

widespread use is probably due to two
reasons: that it is the best known
examination form and, until recent

years, there have been few alternate

methods devised or made available for

this purpose; and the assumption that

an applicant's police ability is in direct

ratio to the knowledge he possesses

along certain lines supposed to be

germane to police duties.

DEFECTS OF PRESENT METHOD

The present examination form has

accomplished one purpose: it has set

up a minimum mental requirement
which has served to keep out many
undesirable applicants. This form of

examination, however, has certain

limitations which may render it of low

reliability and low validity when con-

sidered as an instrument for measuring
trade aptitude.
One limitation arises from the method

by which the examination is set up.
Few civil service commissions have

attempted to discover the relationship
between the subject matter of the

examination and the job requirements.
The basis of selection is more likely to

be supposition and conjecture than

analysis and accurate determination

of what the content should be.

The second limitation is that this

examination form is unreliable as a

precise instrument for measuring these

specific abilities. This is due to the

fact that even when the identity of the

candidate is unknown to the rater,

various irrelevant factors assert them-
selves to influence the rating of his

examination paper. Sheer mass of

written material, the physical appear-
ance of the paper, handwriting, punc-
tuation and general grammatical form,
are features generally known to have
an influence in grading written answers.

UNRELIABILITY OF UNGUIDED GRADING

A third limitation is to be found in

the method of scoring examinations.

The grading is done by an examiner
whose personal judgment is the sole

guide in determining the value to be

assigned to it. Objection could not be
raised on this point if considerable

variation in rating standards did not

occur between different raters and
even for the same rater at different

times. This means, obviously, that

unless an entire set of examination

papers is marked by the same exam-

iner, there will be inequalities in the

grades assigned individual papers.
A paper should receive approximately

the same grade from the same exam-
iner at any time or from any number
of examiners. Extensive investigation
in the academic world has shown, how-

ever, that such is not the case. A
final examination paper in high school

English was graded by 142 teachers of

English in as many institutions. Va-
riations within reasonable limits would
be expected, but this paper was
marked all the way from 64 to 98 per
cent. Another paper, rated by the
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same teachers, had scores ranging from
50 to 98. A final examination in

American history was graded by 70
teachers of history. One gave it a

grade of 43, and another 90; a dozen
rated it as 80 or above, and another
dozen scored it as below 55.

Objection may be offered that Eng-
lish and history are too general in con-

tent and are not fair subjects for such

comparison. It will be agreed that

mathematics is more definite and
would be a subject in which more

uniformity of judgment would occur.

Yet a final examination paper in

geometry, scored by 114 mathematics

teachers, showed differences in judg-
ments as wide or wider than those

found in English or history. One
teacher marked it as low as 28, and
two marked it as high as 92; a dozen
marked it as 53 or below, and fourteen

marked it as 83 or above. A measuring
device which, in the hands of equally

competent persons, gives a length of

92 feet in one case and only 28, or 30
or 40 feet in another cannot be said to

be reliable. 1

INVESTIGATION BY WISCONSIN CIVIL

SERVICE COMMISSION

These findings are borne out to a

striking degree by a study of the re-

liability of raters' judgments made by
Allen M. Ruggles as service examiner
of the Wisconsin state civil service

commission. It was prompted by an
interest hi determining the weaknesses
of present methods and replacing them

by a more scientific procedure.

Twenty-five essays on an assigned

topic were selected from an examina-
tion for the position of stenographer.
The factor of handwriting was elim-

inated by mimeographing the com-

positions. This random sampling was

1 These data from "Measurement of College

Work," Educational Administration and Super-

vision, Sept., 1921, pp. 302, 303, 309.

then sent to twenty-five representative

city, county and state commissions
with the request that the papers be
rated according to specific directions

which accompanied each set. In a
number of instances the marks sent in

by the commission represented the

average or consensus of opinion of

several examiners. It would seem
reasonable to assume that if unaided

personal judgment were a reliable

device there would be some sort of

agreement between the ratings of

examiners in the different commissions.

But that such is not the case is demon-
strated by the following outstanding
facts revealed by this study:

In two cases essay 25 received the lowest mark

given by an examiner and in three cases next to

the lowest mark; it also was given the highest
mark by one examiner and next to the highest

by another.

One examiner gave a passing mark to only six

of the essays while another failed only one.

One essay was given zero by one examiner

while another gave it a mark of 70.

One essay was given a mark of 40 by one

examiner and a mark of 94 by another examiner,

the latter considering this essay the best in the

set and the former considering it next to the

poorest.

The instances cited are analogous to

the methods followed and conditions

surrounding the traditional civil service

examination for policemen. The con-

clusion seems inescapable that in its

present form the examination leaves

the grade assigned to be determined by
one whose unaided judgment, no matter
how conscientious and competent he

may be, may be unreliable and whose
estimate may be influenced by factors

other than those on which the value

should be based.

STATISTICAL TEST OF VALIDITY

The purpose of any form of selective

examination is to rank the several can-

didates in order of ability or aptitude.
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How effectively it does this can be

determined by comparing the ranking
of a group of candidates in the entrance

examination with a ranking of the same

group in order of demonstrated ability

after a period of service in the depart-
ment. The latter ranking then be-

comes a criterion or standard by which

the validity of any selective scale,

given to the same group, may be de-

termined. The degree of validity can

be measured exactly by a statistical

device known as correlation. It ex-

presses in one numerical figure on a

standardized scale the degree of corre-

spondence or co-relationship between

two such series or rankings. If each

individual in the test group held the

same rank-order in the selective test

as in the criterion of ability, the corre-

spondence would be perfect and would

give a coefficient of 1 .00 or unity. Dis-

crepancies in individual rank-order

positions in the two series are reflected

in the size of the coefficients. The
scale of value extends from +1.00,

perfect correlation, through 0, absence

of relationship, to 1.00, a perfect

negative or inverse relationship be-

tween the two series. Any selective

scale seeks to approximate this cri-

terion ranking. The coefficient of cor-

relation thus becomes an index of the

validity of a selective examination

evaluated in terms of a reliable cri-

terion of ability.

This statistical test was applied to

the results of the civil service entrance

examinations under which the group
of policemen in the present study
entered the service. The correlation

for the regular civil service entrance

tests and the ranking in a criterion of

ability gave a coefficient of .01.

This coefficient is practically zero and

normally indicates complete absence

of relationship between the two series

the civil service test and the police
officers' estimates of ability. While

this finding is extremely unfavorable

for the civil service tests, it must be

borne in mind that the analysis is

based on a group of only thirty patrol-
men. One is not justified in declaring
with finality that civil service tests are

valueless, although this seems to be

the indication.

DERIVING SCALE OF MENTAL TESTS

TO MEASURE POLICE APTITUDE

The technique which is proposed
herein has both a sound basis in

theory, and at the same time possesses
certain advantages which accrue to

the benefit of both the civil service

commission and of the police depart-
ments for which selection is made. It

is the aim of this study to point out

what these advantages are and to

show, on the basis of actual experiment,
the feasibility and applicability of the

method.

The distinguishing features of the

technique herein proposed are that

it employs principles of mental meas-

urement and analysis of proven merit,

uses exact methods of evaluation, and
derives a selective scale by actual ex-

periment under typical conditions.

The first of these characteristics

pertains to the measurement of men-

tality. The assumption is made that

just as certain physical requirements
are required for police work, so also

certain mental characteristics or traits

are needed in the make-up of an effi-

cient policeman. What these traits

are can be discovered by investigation
of men in actual service. Several tests

calculated to measure various traits

are given to a group of typical police-

men. The ranking made in each of

the tests is compared by statistical

devices with the ranking in the crite-

rion of ability and on this basis a selec-

tion is made of the combination of

tests which gives the closest approxi-
mation to the criterion ranking. Oth-
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er factors on which objective measure-

ments can be obtained for the whole

group may be similarly evaluated.

The group may thus be ranked on such

traits as height and weight, grade at

leaving school, age, and previous em-

ployment. The contribution which

each trait or factor has to make can be

discovered and included along with

the mental tests in the selective scale.

Many individuals regard as fanciful

the use of pencil and paper tests of

abstract reasoning to gauge trade

aptitude. Especially is this true of

tests which have no apparent relation

to the trade in question. The explana-
tion of this capacity lies in the fact

that the same mental characteristics

are needed to answer the tests as are

used in the particular trade. These

particular characteristics are inborn

capacities which are revealed through
the amount of learning or acquired

intelligence possessed by the individual.

With environment practically constant,

differences in acquired intelligence may
be said to be largely due to the innate

capacities to learn. But since innate

capacities manifest themselves only

through learning, they may be meas-

ured only indirectly by measuring what
has been acquired. Professor Colvin

of Teachers College, Columbia Uni-

versity, has stated this theory as fol-

lows: "We never measure intelligence;

we always measure acquired intelli-

gence, but we infer from differences in

acquired intelligence, differences in

native endowment when we compare
individuals in a group who have had
common experiences and note the

differences in the attainment of these

individuals.
" 2 Men applying for po-

lice positions may be said in general to

have had common experiences. Thus,
an instrument such as a mental test,

? S. S. Colvin,
"
Construction and Use of

Intelligence Tests," p. 19, 21st Year Book
National Society for Study of Education.

by measuring differences in acquired

intelligence, will indicate differences in

native endowment. The effort is made
to discover empirically those tests

which are the most efficient instru-

ments for measuring mental traits

shown to be desirable in policemen.

STEPS INVOLVED IN TECHNIQUE

The problem of working out a selec-

tive scale has three distinct phases.
The first aspect pertains to the selec-

tion of the experimental group of

policemen; the second has to do with

setting up a reliable criterion of police

ability; and the third phase relates to

the detailed procedure involved in

deriving the selective scale.

1. Experimental Group. If the re-

sults are to be typical of policemen,
the experiment group should represent
all ranges of police ability. It is also

desirable to have as many in the group
as circumstances will permit. The
original objective was 100 policemen.
Had a service rating for each member
of the department been available,

such a number could have been secured.

But conditions encountered in building

up the criterion precluded taking such
a large group.
An unbiased selection of subjects was

assured by having Captain Troy
assign 40 men from his command to

co-operate in the experiment. This

co-operation was secured through the

courtesy of Director of Public Safety
William J. Brennan and Chief of Po-
lice Michael Long, who authorized the

study under the conditions described.

A further instance of the practical
difficulties met in investigations of

this sort was found when it was dis-

covered that ten men in the group
joined the force before the New Jersey
civil service law became effective.

Since it was desired to compare the

entrance ratings with the criterion, it,>

was decided to exclude the records oil
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these ten, so that data used in the

final determinations were made from

the group of thirty subjects.

2. The Criterion of Ability. The
chief concern in setting up the cri-

terion is to find an accurate measure of

the ability under investigation. Were

police work a purely mechanical trade,

the task would be comparatively

simple. The men could easily be

ranked in order of productive ability

if the amount of work turned out is

considered an index of ability. The

product in police work might be

measured in terms of the number of

arrests made, disturbances quelled,

criminals brought to justice, etc.,

were such factors equally applicable
to all members of a department and
were reliable information available

in departmental records. Objective
measures of this sort were not available

in Newark so that recourse was had to

the judgments of commanding officers

to put the men in rank order. In

order to make these judgments as

reliable as possible, the following steps
were taken :

1. Independent judgments were

secured from four commanding of-

ficers by two different methods of

ranking the men in the group.

Eight separate rankings were ob-

tained, and the criterion finally

adopted was a composite of these

several rankings.
2. A rating scale was devised which

broke up the composite factor "po-
lice ability" into four component
elements and provided for the sep-
arate rating of each element accord-

ing to the principles of the human
scale used in the Army during the

war.

3. Several days after rating the

group, the officers were asked to

rank the men in the order they
deemed proper by the simple ex-

pedient of sorting and arranging

cards bearing the names of the sub-

jects.

The reliability of the criterion may
be determined by correlating the re-

sults from the two methods rating
and simple ranking. Such a compari-
son should yield a coefficient of at

least .80. The two methods employed
herein yielded a coefficient of .84, thus

indicating a significant reliability for

the criterion used as the standard for

comparison in the present study.
To say that the reliability of the

criterion is high, means simply that

the judges retain their opinions about
the men that they are rating. The
high reliability of the criterion does not

necessarily mean that the ratings are

correct. The criterion may have a

high reliability and still be incorrect as

estimates of the true ability of the

men. If an officer gives his men the
same ratings on two successive occa-

sions, then the criterion is said to have
a high reliability. But this does not

prove that the ratings are correct esti-

mates of the abilities of the men.
One of the common defects in check-

ing tests against ratings of ability, is

that the ratings themselves fluctuate

so that the rating officers are incon-

sistent in rating the same men on
different occasions. It is this difficulty
that can be shown to have been
avoided when the criterion is estab-

lished as having a high reliability. In

establishing the criterion for the pres-
ent group of thirty patrolmen this

common source of error has been
avoided in showing that the criterion

is a reliable one, even though it cannot
be proved by any statistical method
that the criterion is necessarily a final

and true one.

3. Evaluating the Selective Scale. The
third phase of the problem that of

evolving the selective scale may be
further subdivided into four steps, as

follows :
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(a) Job analysis of police work.

(b) Selection of tentative tests

and other factors for the experimen-
tal evaluation.

(c) Statistical analysis of data

and derivation of the combination
of variables (tests and other factors)

which will best predict police apti-

tude.

(d) Applying the combination of

tests and other factors derived from
the above analysis.

(a) Job Analysis. In this study
a thoroughgoing job analysis was made
of the duties involved in police work.

Commonly such an analysis is made

only in terms of broad human quali-

ties, for police work is considered to

require men who are loyal, adaptable,

responsible, firm but courteous, intelli-

gent, energetic, sympathetic, incorrupt-

ible, honest, of routine temperament,
etc. But such a characterization is

so general and so vague that the terms

mean little in outl ning the require-
ments for a particular job. When
stated abstractly, such descriptive
terms render fine distinctions almost

impossible. Instead, the analysis
should be made in terms of concrete

job processes or definite functions.

These functions may then be further

analyzed into mental qualities or

measurable traits required in their

performance. Such an analysis was
made.

Police duties may be grouped under

three headings as follows :

1. Regulative duties. To appre-
hend criminals; to enforce laws,

ordinances, and departmental regula-

tions; to perform occasional duties

incidental to patrol.

2. Investigational duties. To
look into suspicious-looking circum-

stances and places; to make pre-

liminary examination of crimes com-
mitted on post.

3. Informational. To answer in-

quiries of citizens; to report to the

police and other city departments
on conditions on post; to submit
evidence in court.

These duties wouM seem to involve

the following mental traits:

Memory: of persons wanted, verbal

instructions, residents on the post, etc.

Observation : of suspicious-looking

circumstances, conditions on post,
circumstances in connection with the

commitment of a crime or with an
accident.

Reasoning or analytical judgment:
ability to recognize factors pertinent
to a crime situation and to ts solution;

ability to evolve a tentative solution

of a crime from scraps of evidence.

Ability to follow directions : capacity
to comprehend and to interpret cor-

rectly orders of superior officers.

Ability to organize material for

written or verbal report.
Mental alertness.

Judgment.
Determination: capacity to persist

in a routine assignment.
It will be noted that the above

analysis omits certain qualificat ons

highly desirable in policemen such as

honesty, courage, social mindedness,
etc. The reason is that at the present
time not sufficient reliance can be

placed on tests of such traits to apply
them in an examination of this sort.

Investigation has shown, however,
that there is a positive correlation be-

tween desirable traits. This means
that traits such as courage, social

mindedness, etc., will more probably
exist in greater amount in men with
these desirable characteristics which
can be measured than in men who
possess these measurable traits to a
less degree.

(6) Selection of Tentative Tests and
Factors. On the basis of the above

analysis eleven mental tests were

selected for the experimental evalua-
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tion. No particular test can be said

to measure a specific trait. Test forms

now available tend more to measure

traits in combination, but the practical

conditions of a job call forth combina-

tions of traits rather than specific

abilities. To test one particular aspect
of intelligence is to test also related

traits, for studies of the relation be-

tween amounts of desirable single

traits show a direct or positive relation

between such traits.

The tests selected were the follow-

ing: arithmetical fundamentals; arith-

metical reasoning; spelling; the "op-

posites" and "common sense" tests

from the Army alpha series; a number

copying test; two reading tests de-

signed after the Thorndike-McCall

reading tests; a speed test in forming

rapid decisions; a test of ability to

follow written directions; and an intel-

ligence test which had been used in a

police selective examination by the

San Francisco civil service commission.

The eleven tests required 73 min-

utes. The additional time required
for explaining the purpose of the ex-

periment, distributing the test forms,

and giving the directions for each of

the tests, conveniently filled the two-

hour period for which the men had
been made available for our purpose.

In addition to the eleven mental

tests, measurements of an objective
character were secured on five other

factors which lent themselves readily

to analysis. Factors which may ap-

pear not to be pertinent may be found

on statistical analysis to have very
definite value as indicators of police

aptitude. Every such factor available

for use should be included, for to omit

any renders the investigation of the

subject incomplete. Those which

have a bearing on the inquiry will be

indicated by the statistical analysis.

The following factors were found to

be available in the records of the police

training school, police headquarters,
and the state civil service commission.

Social: grade at leaving school; pre-
vious occupation weighted according to

importance. Personal: height, weight
and age at appointment. A derived

factor-ratio of weight to height was
obtained by dividing weight by height.
An arbitrary scale of weights was used

in grading previous occupations.

(c) Statistical Analysis of Data. In

assigning the proper credits for all the

tests and other factors considered to

each policeman in the group, the

practical effect was to give a serial

ranking of the whole group in each of

the variables to be evaluated. The
statistical analysis then consisted in

determining the extent of relationship
that existed between each of the vari-

ables (tests or other ratings), and be-

tween the criterion of ability and each

variable. These relationships were de-

termined by use of statistical devices

known as correlation and multiple
ratio correlation formulae. Simple cor-

relation, mentioned previously, meas-

ures the degree of correlation between
two variables. Multiple ratio correla-

tion, on the other hand, takes into

account a three-fold relationship be-

tween a variable (say, test 1) and the

criterion, the variable (test 1) and a

composite combination of variables

(other tests) and the variable (test 1)

and each variable (or other test) in the

composite. The multiple ratio correla-

tion formula makes it possible to select

from the variables being considered,

the best possible combination of vari-

ables for measuring aptitude for police
work. It also assigns to each variable

thus selected a weighting which is an
index of the relative value assigned to

that particular trait as in the combina-

tion.

Suppose, for example, that instead

of trying to predict police aptitude, we
were trying to derive a combination of
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factors by which to predict height of

individuals. The problem would then

be to take a group of individuals and
find the correlation between their

height and various other bodily meas-

urements. We might take weight;

girth of chest, hips, neck, arms, legs,

etc., and ength of various members
such as forearm, leg, etc. WT

e would
find the correlation between height,

the criterion which we are attempting
to predict in this instance, and each of

the various obtainable bodily measure-

ments. The degree of correlation

would vary in each case. But suppose
that the correlation between weight
and height were .60. This is a signifi-

cant relationship, but what we wish

to obtain is a coefficient approximating
1.00, or perfect correlation, which

would enable us to approach perfect

prediction of height from the other

available measurements. Our prob-
lem is, then, to pick out those factors

as yet unconsidered which, when added

to the factor "weight," will boost the

correlation coefficient .60 to as near

1.00, perfect prediction, as it is pos-
sible to raise it.

At this point in the analysis the

multiple ratio correlation formula is

applied. It is solved for each un-

combined variable and the factor which

gives the highest new correlation co-

efficient is the one selected to be added

to "weight" the original member of

the combination. Separate solutions

of the formula are made for each

uncombined variable after each addi-

tion of a variable to the existing com-

bination until the point is reached

where no noteworthy increase can be

obtained in the size of the multiple
ratio coefficient.

For purposes of illustration, let us
1 assume that successive solutions of the

multiple ratio correlation formula have

raised the coefficient .60 to .65 by
adding girth of chest; to .69 by add-

ing length of forearm; to .74 by adding
length of thigh and to .80 by adding
size of head. It would mean that by
knowing the value of these five factors :

weight, girth of chest, lengths of fore-

arm and thigh, and size of head, we
would be able to predict an individual's

height with an accuracy of .80. While
the single factor, weight, gives a

validity index of .60, we may increase

this index to the significant figure of

.80 by taking the four other factors

into account.

The formula also gives a weight for

each variable added to the scale.

Without this weighting, each factor

would be of equal value, but some have

greater and some lesser importance in

the combination. Just what this value

is, the formula determines in each case

on the basis of the relationship existing

between the variables.

Our purpose in this study has been

to work out a scale for predicting

police aptitude. The criterion used

was police ability (as a measure of

aptitude) instead of height of individ-

uals, as in the illustration. The
other variable measurements, which
on preliminary analysis seemed to be
related to police ability, were eleven

mental tests and five measures of social

and personal characteristics. Evalua-

ting each of the variables by use of the

two correlation formulae, a combination

of seven mental tests was worked out

which gave a coefficient of .74. These
were as follows: arithmetical funda-

mentals and reasoning, "opposites,"
common sense, number copying, read-

ing test, and the directions test. Then,

by taking the four factors: grade
reached in school, height and weight at

appointment, and previous occupation
into account, it was found that the

multiple ratio coefficient was boosted

to the very significant magnitude, .80.

A multiple ratio correlation coeffi-

cient of .8 indicates normally a very
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high predictive value for the tests.

But here again it should be recalled

that this study is based on a small

group of only thirty cases and that a

repetition of these tests under adminis-

tratively comparable conditions would
be as likely as not to give a correlation

of .30 or .40 or .50 instead of .80.

The obvious conclusion to be drawn
from these findings is that a technique
which will derive a selective scale with

a validity index of .80, merits serious

consideration and is preferable to

methods which, in this one instance,

gave an index of .01. The findings

in the present study are not offered

as conclusive or as capable of universal

application. The study is an illustra-

tion of method only. It is not in-

tended as a final contribution on civil

service tests for patrolmen. It does

point, however, toward certain recom-

mendations which might well be

adopted if the present findings are

verified in more extensive tryouts of

the new test methods.

ADVANTAGES OF METHOD

The advantages of this technique

may be enumerated as follows:

1. Exact evaluation of the selective

scale, based on actual conditions of

the job.

2. The validity of the combination

of tests can be computed on a scale of

value. The relative merits of each of

the component elements is also known.
The commission can thus appraise the

merit of its entrance examination at

any time. This fact should enable

it to secure a more precise instrument

with which to measure police aptitude,
for its efforts can be applied to improv-

ing the reliability of the individual

tests and the validity of the scale as a

whole.

3. This form of examination has

certain inherent advantages which are

valuable from the administrative point
of view.

(a) The test questions are so worded
that the answers are either a letter,

a word, a number, a phrase, or one of

these underlined. In the free-answer

form of examination the answer to a

question usually involves extended

computation or composition. Factors

other than subject matter exert an

unconscious influence in the grading.

But handwriting is not a matter of

great concern in selecting policemen.
Individuals are more alike in speed of

checking, crossing out or underlining
than they are in penmanship.
The answers to questions are ar-

ranged so that the grading may be

facilitated by use of stencil forms and

scoring keys. These forms contain

the correct replies to questions. The

rating procedure consists in placing
the form over the paper to be rated and

examining for correctness the written

reply appearing opposite the proper

entry on the stencil form or scoring

key. Individual judgment is thus

largely eliminated in the rating and
the process can be reduced to routine

procedure. The scoring, instead of

being limited to a few examiners, can

be done by clerks equipped with the

proper scoring keys. The task of

grading large numbers of papers would
thus be facilitated.

(b) The test form secures objectivity

in grading, a very desirable feature

since it eliminates the variation found

by experiment to result with the pres-

ent form when the same paper is rated

by two or more examiners. The ad-

vantages of the standardized test

method of gauging mental fitness have

been given by Terman, as follows:

It is free from personal bias; it gives

approximately the same verdict any
time; it does not change its opinion,
and gives the same result whoever
makes the test.
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Washington Committee on the Federal City.

During the summer Frederic A. Delano, chair-

man of the Washington Committee on the Fed-

eral City, has received more than one hundred

acceptances for service on this committee. Sub-

chairmen have been appointed for the following

committees: Forest and Park Preservations,

School Sites and Playgrounds, Housing and

Reservations for Future Housing, Street, High-

way and Transit Problems, Water Front Devel-

opment, Architecture, Industrial Development,
and Limitations and Zoning. During the

autumn the committee will issue a statement out-

lining the needs of the District in these various

lines. These statements will be sent to the

members of the committees on the Federal city

organized in the cities and towns of the United

States. A start has been made on some thirty-

five committees, largely in the far west. By the

time the November REVIEW is published this

number will exceed fifty and cover the middle

and northwest. During the winter it is hoped to

complete the organization of field committees in

the southeast.

For the first time since the United States has

become a populous nation a systematic attempt
is being made to carry out the spirit of the con-

stitutional provision and the will of congress in

bringing home to the people of the country their

ownership in, and responsibility for, the conduct

of the national capital. Moreover the American

Civic Association is serving as the "missing link"

in bringing to the attention of non-resident

citizens of Washington the needs of the capital,

since no citizenry can function intelligently with-

out reliable information. It will be the aim of

the Washington committee to prepare its recom-

mendations with great care.

*
Road Signs. Transcontinental motor travel

has brought about a varied development in road

signs designed to promote greater safety in

travel. Each state has adopted different meth-

ods, but all, apparently, recognize the necessity

for warning signs on the approach to sharp curves

or steep summits. Some states mark the middle

of the road by paint or light-colored cement on

curves and summits, trusting to the psychological

effect which such a marking is sure to exert on

the driver In many states crosslines are placed

on the pavement three or five hundred yards
from railway crossings. Presumably the driver

watches the road. Warning of cross motor roads

is posted in many localities.

Another class of road signs consists of those

designed to direct the traveler on his way.
Arrows indicating direction and mileages to

specified towns and cities ahead form the first

aid to keeping on the right road. Many of

the transcontinental roads are further dis-

tinguished by painted poles at crossroads and

infrequent intervals; others carry marks on

every pole.

But the safety and direction markers are still

far outnumbered in most states by the advertis-

ing signs. These often endeavor to build their

publicity for waree on some road direction or

safety warning so that the motorist comes to

disregard many warning signs as advertisements

of safety brakes or boy's clothing or lubricating

oil, and the actual official sign, like "Wolf, wolf!"

called too often, comes to be neglected. Added

to this confusion is the further consideration that

advertising signs at crossroads make it difficult

to see approaching cars around corners and

doubly difficult to decipher the directions from

overshadowing advertisements of every com-

modity under the sun.

Precisely because of these considerations the

Indiana highway commission has banished

advertising signs from all state highways, which

is a step in the right direction, but which will not

be wholly satisfactory until advertising signs are

banished from private property facing on these

highways. Such signs have been abolished in

many communities, such as residence neighbor-

hoods, park entrances, and along particularly

scenic highways. But these limitations have

been in the name of beauty. The limitations

which are coming to be needed in the name of

safety will undoubtedly be much more far-

reaching.

682
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Traffic in Toledo. The Toledo Journal, pub-

lished by the Commission of Publicity and

Efficiency, reports that 436 persons were injured

and 14 killed by the traffic "juggernaut" in the

6rst six monchs of 1928. The Journal contends

that the perils of the forest frontier in the days

of early Toledo were less than those of Toledo

traffic. The summaries are interesting and, if

they could be studied in comparison with similar

statistics from other cities, might help to show

the greatest points of danger. Of the vehicles

obviously at fault in the 1,429 accidents reported

to the police (1,067 of which were non-injurious,

349 injurious and 13 fatal).

967 were passenger automobiles
202
15
19
9

18

5
136
27
31

1,426

trucks, light and heavy
motor buses and jitneys
taxicabs

motor cycles

city and Federal passenger cars,

trucks and motor cycles

passenger trains

street cars

interurbans

horse-driven vehicles

More accidents happened in the afternoon and

evening than in the morning.

Accidents :

A.M 353
'

P.M 1,074

Daylight 1,110
Dark 318

Pry pavement 950
Wet pavement 479

Raining 28
Male drivers 1,342
Women drivers 87
At crosswalks 98
Not at crosswalks 57

Suggestions for the types of statistics which

could be kept to advantage in different cities

might help in solving some of the traffic problems.

Phoenix, Arizona, has a city-planning com-

mission composed of one hundred representative

men and women, who meet at intervals to pass

upon city-planning matters. There is an execu-

tive committee which holds conferences between

the general meetings. This is one method of

securing widespread support for the city plan.

Phoenix, it is claimed by its citizens, vs ill become
the largest city between El Paso and Los Angeles.

The Phoenix city-planning commission has

unusual opportunities to guide the character of

the future development of Phoenix, which is

situated in a high bowl entirely surrounded by

sharply-cut mountain ranges. Seen from the

top of the highest building the town is nested in

palms and tropical greenery, a brilliantly-hued

gem set in the golden desert sand. Some of the

buildings, happily, are of the Spanish type which

suits the climate and the landscape exceedingly

well. A few of the buildings would seem to have

been inherited from the ornate eighties, and

Phoenix should be thankful when the time comes

for the replacement of these structures from

which so many of our cities have suffered.

*

The San Diego Exposition which grew out of

the San Francisco Exposition of 1915 was a dream

of beauty. The thousands who saw it will carry

with them for the rest of their lives pictures

which were composed by artists, for the gardens
were made of desert sand and water; but the

trees and shrubs and flowers were placed by
masters of landscape design and the buildings

were planned by those who knew and loved the

southwest. But the finest result of the San

Diego Exposition is the permanent park which

San Diego has acquired and the permanent

buildings which it inherited and which it is now

erecting to replace the temporary walls of the

exposition. With such examples before its

people, it does not seem possible that public or

private buildings of consequence will in the

future be erected of materials and design unsuited

to the place.

*

Old Santa Fe, of all the towns in the United

States, is perhaps the most interesting to the

traveler from the Atlantic Coast where 17th-

century buildings, now all too few in number,
are prized as historic relics of the past. Santa

Fe lays claim to the oldest governmental building

in the United States in the Old Palace, occupied

by the governors and other officers of the suc-

ceeding Spanish, Pueblo, Mexican and American

regimes and now the home of the Historical

Society of New Mexico, the Museum of New
Mexico, and the School of American Research.

The low adobe walls survive from 1607, the year
of the discovery of Jamestown. The Cathedral,

begun in 1612, destroyed in 1680 and rebuilt in

1711-14, still forms part of the present com-

manding structure. San Miguel Chapel, said to

be the oldest church edifice still used for public

worship, was built in 1636, partly destroyed in
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1680 and rebuilt in 1710. But the civic sig-

nificance of these old buildings is not that they
antedate the antiquities of New England or

Virginia, but that they have survived to bring

about a renaissance of native architecture which,

if followed consistently, may gradually replace

some of the red and yellow brick "errors" of

recent generations by a picturesque American

type of building. And Santa Fe has not escaped

other civic tragedies. Its plaza, once twice its

present area, has been pushed back to the size of

a single square. It might still extend to the

Cathedral of St. Francis of Assisi.

One recent achievement Santa Fe has to its

credit. No American town is complete without

a modern hotel. So the citizens of Santa Fe

banded together in a civic venture to provide a

suitable hostelry for their town. The result is a

building modeled after the pueblos, most appeal-

ing to the eye, provided within with those 20th-

century conveniences demanded by our Ameri-

can public whether they sojourn to visit the

latest plays on Broadway, or to inspect the oldest

buildings in this country.

But perhaps the most interesting institution

in a town of interesting institutions, old and new,

is the School of American Research under the

directorship of Dr. Edgar Hewett. The school

has for its objects "the study of the Native

American race; the rescue of its ancient culture;

the preservation of its traditions; the restoration

of its arts; the recording of its history; the ad-

vancement of its welfare," and "the cultural

development of the southwest; the preservation

of its antiquities; the increase and diffusion of

knowledge of its historic past; the revival of its

architecture; the advancement of its art." It

was this group which restored the Palace of the

Governors and built the Museum of New Mexico

now housed across the street from the Old Palace

in a building which reproduces six of the ancient

Franciscan mission churches in its fagade and

still achieves a unity of expression. The school

excavates ruins, and its discoveries are quite as

dramatic and picturesque as the relics from the

tomb of old Tut-ankh-Amen, and much more

significant to the history of these United States.

Dallas, Texas, has issued a handsome report

on the park and playground system which is

under the jurisdiction of a board consisting of the

mayor and four citizens appointed by him, and

confirmed by the board of commissioners, to

serve without pay. The park system of Dallas

has grown under the board from a single park to

a great system consisting of 673.12 acres. This,

coupled with the area of two suburban parks,

gives Dallas a total area of 3773.12 acres avail-

able for recreation purposes. Thirty baseball

diamonds, twenty-eight tennis courts and a num-

ber of golf links are maintained by the park
board. The activities in the parks include base-

ball, football, basketball, track and field meets,

swimming, tennis, free moving pictures and

band concerts. In view of the discussion of

park boards vs. park departments, Dallas would

seem to score one for park boards if expansion of

area and increase of activities is to be considered

a gauge.

*

The Salt Lake Municipal Record claims that

local progress in smoke abatement may be

measured by five distinct advances: (1) The

extent of smoke emitted from various stacks in

1922-3 was only about one half of that of the

previous year. (2) Stacks in business districts

are now, with few exceptions, largely clear of

smoke. (3) Formerly the business district pro-

duced about 40 per cent of the smoke. Now the

business district produces less than 15 per cent.

At present nearly all the smoke comes from

residences and railroads. (4) Last winter in-

spectors were appointed to caution and instruct

householders. Increasingly good results may
be expected. (5) Extensive work has been

carried on with the railroads. Some headway
has been made, but there is need for further

work in this direction.

Other cities, please copy.

*

The Massachusetts Federation of Planning

Boards, Horace B. Gale, chairman, Arthur C.

Comey, secretary, has again taken up the cudgels

to force action on the division of highways which

is required under the law to make rules "for the

proper control and restriction of billboards."

The Federation makes the statement that the

division has made no rules for the restriction of

billboards in the most important respects recom-

mended, such as in size, style of construction,

location in regard to residences, etc. Attention

is called to the fact that under the provision per-

mitting towns and cities to draw up their own

rules, subject to the approval of the division of

highways, some twenty municipalities have

passed ordinances or by-laws for restriction of
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billboards; but of these, only two, those of New-

ton and Milton, have been approved by the

division. The Federation claims that even such

rules as the division of highways has made have

not been enforced consistently. In short,

Massachusetts has not gained much under the

billboard law which was heralded as a battle

won in the war on billboards. There is every

indication that this particular battle must be

fought again.

*
The State Park Conference held at Turkey

Run State Park, Indiana, introduced those who

attended the conference to an exceedingly beauti-

ful stand of original timber bordering streams

which had cut their way from the hills leaving

vast rocks exposed to view. The southern tulip

trees, grown to great size, and sturdy, straight

walnuts, always a temptation to lumbermen, are

now preserved in state custody for the use and

enjoyment of the people. The spring flowers

were in blossom and the rambles through the

park were quite as important to nature-lovers as

the very excellent program. Delegates were

also much interested in the comfortable service

of the state-owned hotel in the park.

ITEMS ON MUNICIPAL ENGINEERING
EDITED BY WILLIAM A. BASSETT

Attitude of "Review" on Boston Paving Situa-

tion. In the September issue of the REVIEW,
there appeared in this department an editorial

comment entitled, "Controversy over Paving
Contracts in Boston," which has aroused con-

siderable discussion and apparently some mis-

understanding. With the view of making clear

an attitude with respect to the Boston situation,

the following statement of what the aforemen-

tioned comment did and did not do is submitted:

It did take exception to certain statements

appearing in a letter from the Boston Finance

Commission to Mayor Curley, which was pub-
lished in the Boston City Record of March 31,

1923, with respect to the relative suitability of

sheet asphalt and bituminous concrete for pave-
ment purposes, and the losses incurred by the

city of Boston by reason of the use of one type of

pavement rather than another.

It did present certain facts in support of this

exception.

It did express the opinion that the case pre-

sented by the Boston Finance Commission in

respect of these matters was not convincing.
It did endorse without qualification the criti-

cism made by the Boston Finance Commission
of the arbitrary methods and policy followed by
the Boston city government in the matter of

advertising and awarding contracts for paving as

being contrary to recognized sound practice.

It did not by implication or otherwise endorse

the policy or acts of the city government of

Boston as against those of the Boston Finance

Commission.

It did not favor the use, in Boston or else-

where, of one type of pavement as against an-

other type.

It did state that "There is a place for more

organizations such as the Boston Finance Com-

mission. The service furnished by these com-

missions should, however, always be of the

highest professional standard and free from preju-

dice." It did not by statement or insinuation

imply that the reports of the Finance Commis-

sion were lacking in the latter respect.

*

Safeguarding the Operation of Gasoline

Filling Stations. An ordinance designed to

reduce the hazards resulting from the operation

of gasoline filling stations, by requiring that all

motors in motor vehicles shall be stopped while

these vehicles are being served or waiting to be

served at such stations, was adopted during the

past year by the city government of Rochester,

New York. The essential provisions of this

ordinance are as follows:

The driver or operator of every motor vehicle

stopping or waiting at any gasoline station used
for the purpose of filling gasoline tanks on motor
vehicles shall stop the engine of any such motor
vehicle when the tank of any such motor vehicle

is being filled with gasoline at any such gasoline

station, and such engine shall not be started
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again until the cap or cover on any such tank is

replaced; nor shall any such driver or operator
while waiting at any such station have or keep the

engine of any such motor vehicle running, except
for the purpose of moving such motor vehicle

and then not to exceed thirty seconds before any
such motor vehicle is in motion.

Although such are of comparatively rare

occurrence there have been serious accidents

traceable to the running of motors in vehicles

while the latter were standing at gasoline sta-

tions. This ordinance offers a means of pro-

tecting the public still further against the likeli-

hood of accident. The adoption of similar

provisions by other city governments is to be

recommended.

*
Motorists' Viewpoint an Obstacle to Safety on

Public Highways. The warped viewpoint of a

certain class of motor vehicle operators with

regard to what they deem their special rights in

the use of the public highway is brought out in a

recent editorial appearing in the Engineering

News-Record. The editor comments as follows:

In common with many others, we have noted
with concern the growing number of automobile

killings in the United States and have demanded
a greater care on the part of both drivers and
pedestrians and a more serious consideration of

the traffic problem by the governmental author-

ities. To us this has seemed a most serious

menace and one which is increasing. We find

now, however, on reading a recent article in an
automobile journal that the danger is exagger-
ated; that while in fact the total number of

deaths due to automobiles is increasing the num-
ber per automobile is decreasing. In other

words, by analogy if the number of yellow fever

deaths increase there need be no concern so

long as the deaths per fever-bearing mosquito
decrease. Or possibly this statistician would
claim that, like the dog who by ancient common
law is entitled to one bite, every automobile is

entitled to one accident.

That public opinion is aroused to the necessity

of disabusing these operators of any false notions

they may have with regard to these special rights

is demonstrated both by the frequent punishment
with jail sentence of those violating the traffic

laws and the preparation of far more drastic

legislation governing the use of highways than

exists at present.

*

New Method to Reduce Shoving of Asphalt
Pavements. The tendency of sheet asphalt

pavements to creep or shove under intensive

traffic, particularly when this traffic is one way,

constitutes a somewhat serious disadvantage to

what is otherwise a satisfactory pavement. The

peculiar suitability of sheet asphalt pavement for

most city streets makes it extremely desirable in

so far as possible to obviate this tendency and

much time and thought have been expended by

engineers in the attempt to accomplish this

result. A method of constructing this type of

pavement developed with the latter purpose in

mind, that embodies certain features which it is

believed have not been tried elsewhere, has been

employed during the past year in the construc-

tion of a section of the pavement on Twenty-
second Street, Philadelphia. According to Mr.

Julius Adler, deputy chief, bureau of highways of

Philadelphia, the specifications employed on this

construction differed from those ordinarily used

on this class of work in the following respects:

First, provision was made for the systematic

roughening of the surface of the concrete founda-

tion by embedding a sufficient amount of crushed

l|-inch slag or stone so as to produce a succession

of points projecting above the concrete from Ij

to | inches, averaging 1| inches to 2 inches

apart. Second, the aggregate in the binder

course was increased in size from the usual com-

mercial f-inch material up to 1 5-inch size, well

graded but with the larger sizes in the majority.

Accompanying this change the thickness of the

binder course was made 2 inches instead of the

usual 1 or 1| inches. Third, the thickness of the

surface mixture was reduced to 1 inch and this

mixture contained in the neighborhood of 25 per

cent of clean trap rock chips.

The purpose of these changes is easily under-

stood. The binder and surface courses as modi-

fied are intended to produce a pavement with

little tendency to slip as a result of a thinning

down of the surface mixture and the thickening

and stiffening of the binder course by the use of

the unusually large aggregate. Assuming, how-

ever, that there will always be some tendency

for the pavement as a whole to creep under heavy

one-way traffic, the roughening of the surface of

the concrete is provided in an attempt to provide

a uniform anchorage between the asphalt and

the base, which will at once arrest any slipping

motion on the surface of the base.

This work was completed in October, 1922,

and it is obviously much too soon to expect to

gain any information in regard to the success of

the experiment. If it is successful, however, it

may offer a practical solution of a vexatious

problem.
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Treating Water Supplies to Combat Goitre.

The value of treating domestic water supplies by
some method of chlorinution in order to protect

the community against water-borne diseases, such

as typhoid, has been so clearly demonstrated that

practically all of our larger cities and many of the

smaller ones have adopted this method of pro-

tection. Its value to public health cannot be

overestimated. Obviously, the purpose of this

treatment has been to prevent disease by re-

moving the cause.

A recent proposal made by Mr. Beekman C.

Little, superintendent of water works, Rochester,

New York, for the treatment of the supply of

that city, contemplates not alone the prevention

of diseases but also combating it when already

present in the human body. This plan, which

was outline by Mr. Little in a paper presented

before the last convention of the American

Water Works' Association, is directed towards

the prevention and treatment of goitre.

The latter disease is generally recognized as a

swelling of the neck due to the enlargement of the

thyroid gland. Iodine is a natural constituent

of the thyroid gland and essential to the normal

activity of that gland. The amount of iodine

required is exceedingly small, but when absent

the thyroid gland seeks by increase in size and

surface to make up for this lack of iodine and

results in goitre.

The extent to which goitre prevails is seldom

appreciated. Sporadic cases occur practically

over the entire world and in some districts it is

prevalent to a marked degree. In North

America such a district includes practically the

entire Great Lakes region, the basin of the St.

Lawrence, and the Northwest Pacific region.

Mr. Little estimates that in the Great Lakes

region, including as it does Rochester, seven out

of every hundred school children are afflicted

with goitre. In addition it is stated that a large

proportion of all the women who consult physi-

cians have the disease. The seriousness of these

conditions may be appreciated when it is con-

sidered that there is a definite relation between

goitre and cretinism or idiocy which is marked by

physical deformity aud degeneracy.

The essentials of the proposed treatment of

water supply for combating this disease is the

introduction of minute quantities of iodine into

that supply. The water bureau at Rochester

has already started this treatment of the water.

At one of the reservoirs from which is drawn all

of the water entering the city mains, the supply

has been treated daily for a period of two weeks

with sixteen pounds of iodide of soda. Following

this treatment analysis of the water showed the

iodine content increased from one part in a billion

parts of water before treatment to twenty parts

in a billion after the addition of the iodine salt.

It is proposed to treat the water at six-month

intervals, and Mr. Little states that it is prob-

able the amount of iodide added at the time of

the next treatment will be somewhat increased

in order to secure a ratio of fifty parts of iodine

to one billion parts of water, the latter being the

ratio it is desired to maintain. The idea of

dosing all water consumers is somewhat startling,

but not without precedent.

In Switzerland where goitre is prevalent, it was

decided hist February, in one canton, to incor-

porate a small amount of iodine in all the table

salt used. As everyone takes daily a certain

amount of salt and as it is inexpensive and the

Swiss government can control that article of food,

it was deemed to be a most suitable carrier for

the iodine. This method, however, does not

seem to have the advantages of the water supply

method used in Rochester. It has been esti-

mated that in the latter city the present treat-

ment of the water supply will result within two

or three years in practically eliminating prevent-

able goitre of which, according to Dr. Goler,

health officer of Rochester, there are at present

among children more than 2,000 cases annually.

This experiment in community medication would

appear to have sufficient merit to justify its

serious consideration by public health officers in

other sections of the country where preventable

goitre is prevalent.

*
Rights of Property Owners in Determining

Type of Pavement and the Selection of Materials

for Street Construction. The rights of property

owners in the determination of the type of pave-

ment to be laid on streets abutting their property

and the selection of materials to be used in this

work, as defined recently by the Indiana supreme

court, discloses information with respect to the

provisions of the state laws governing these

matters that deserves serious consideration.

The essential features of the statute in question

together with the court's interpretation of its

provisions, as outlined by A. L. H. Street,

attorney-at-law, in the October issue of the

American City, are as follows:

A section of the Indiana statutes provides that

when a preliminary paving resolution is adopted
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the board of public works shall adopt not less

than four sets of detailed specifications, each

describing the wearing surface of a certain kind
of modern city pavement, and authorizes a

majority on the street to require by petition that

specifications be filed for another kind of pave-
ment. After bids are received a majority on the
street may by petition require the adoption of

one of the kinds of pavement covered by the bids.

Construing this statute in the case of McGuire
vs. City of Indianapolis, 135 Northeastern

Reporter 257, the Indiana supreme court holds
that it does not permit the property owners to

designate a particular brand of material, as

against another brand used in producing the
same kind of paving. So, it was declared that
the board in this case having adopted Mexican
asphalt as a material, could not be required to

substitute Trinidad Lake asphalt. The court
said:

"The whole tenor of the act seems to be that
the owners on the street may control the com-
pleted entity which is designated by the name of

some 'modern city pavement.' But the details,

specifications and manner of producing that

pavement are left to the board. It is the result

and not the details which those on the street

have a right to control. It is for the board to

say, by specifications, what test the materials
shall have. It is for the owners living on the
street to say whether it shall be a brick, asphalt,
creosoted block, or some other 'kind of modern
city pavement.'

"

The findings of the court in this matter dis-

close two fundamental weaknesses both in the

statute and in the practice followed in specifying
construction materials. The first of these is the

provision in the statute that permits the property
owner to decide on the type of pavement to be

laid on any street. This policy ignores the con-

trolling element governing the selection of

pavement type, namely traffic. Economic con-

siderations demand that the selection of a type

of pavement for any street should be made only

after careful study of local conditions by com-

petent engineers. Moreover, the engineering

advisors of the city government should have the

final decision in such matters. It is in this way
alone that serious financial loss to the community
due to the selection of unsuitable pavement

types can be avoided.

The second objectionable feature noted is the

use of a trade name in designating construction

materials. When this is done in a specification,

the latter becomes what is known as a "closed

specification." The use of the latter tends to

stifle competition and almost invariably results

in higher cost of work. Such use is to be con-

demned except under unusual conditions which

rarely occur. There are adequate specifications

for bituminous materials in the standards recom-

mended by the various technical societies such

as the American Society for Municipal Improve-

ments, The American Society of Civil Engineers

and the United States Office of Public Roads, to

meet conditions ordinarily arising in connection

with street improvement work. These specifica-

tions designate the physical and chemical char-

acteristics for bituminous materials that experi-

ence has demonstrated are required to ensure

obtaining suitable materials for street construc-

tion. Their use is to be recommended. Suitable

action should be taken to revise the Indiana laws

governing these matters so as to make their

provisions conform to recognized standards for

street improvement work.

GOVERNMENTAL RESEARCH CONFERENCE
NOTES

EDITED BY ARCH MANDEL

The Ohio Institute for Public Efficiency has

been engaged by the Ohio State Teachers'

Association to conduct an investigation into the

methods of school financing in Ohio. The

inquiry will deal especially with the sources,

amounts, and distribution of school revenues.

It is expected that the report will be ready about

December 1.

*
The National Conference on the Science of

Politics was held at the University of Wisconsin,

September 3 to 8, with an attendance of more

than 100 university and research men. The
research group was represented by Philadelphia,

Detroit, Chicago and Milwaukee.

The Conference was divided into a number of

round tables, each" discussing some given subject

in applied politics, such round tables meeting
twice a day with a general meeting in the evening.

The principal result of these round tables was

to indicate the value of unified consideration of

political questions. Selected rather than gen-
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eral groups dealing with designated subjects will

make more substantial progress than was evident

this year. It is hoped that another year a large

number of research men may attend to consider

very definite problems confronting the move-

ment.

It was determined to hold another session in

1924, the arrangements to be made by the exist-

ing committees, such meeting to be held at the

University of Wisconsin, where accommodations

are provided in the dormitories.

A review of the results of the meeting and of

plans for next year will be made at the Washing-

ton meeting.

*

Arch Mandel of the Dayton Research Associa-

tion has been engaged by the Detroit Bureau of

Governmental Research to supervise a survey

and a reorganization of the clerk's office of the

recorders' court of Detroit.

Dr. Charles A. Beard sailed for Japan on

September 23 to assist in the reconstruction of

Tokio. Dr. Beard recently returned from Japan
after spending six months as the guest of Vicount

Goto, who was then mayor of Tokio, and is now

minister of home affairs, in charge of the entire

work of reconstruction.

Plans had previously been prepared providing

for the gradual rebuilding of Tokio along modern

lines, which plans will be expedited by the

present catastrophe.

Dr. Beard also took with him all available

information concerning the earthquake in San

Francisco and the subsequent reconstruction.

Report of Committee on Political Research.

The Governmental Research Conference ap-

pointed a committee on political research to

co-operate with the committee on political re-

search of the American Political Science Associa-

tion, for the purpose of bringing together into

closer relationship the political science depart-

ments of the universities, the faculties and stu-

dents, with the governmental research agencies

throughout the country.

The political research committee of the Gov-

ernmental Research Conference made a prelim-

inary report including the following recom-

mendations:

1. That the Governmental Research Confer-

ence urge upon its constituent bureau members,

the desirability of providing in their budgets for

a number of junior training positions, such

positions to pay a living wage, and to be filled so

far as practicable from graduates in political

science of the universities in that immediate

vicinity.

2. That the constituent bureau members of

the Governmental Research Conference be

urged, so far as possible, to avail themselves of

the services of university faculties in political

science during vacation periods for which they

may be particularly fitted.

S. That the Conference urge upon its con-

stituent bureau members the desirability of

assembling and making available to university

students and others, a working library of manu-

scripts, pamphlets, and reports bearing upon

applied political science.

4. That the committee on political research of

the American Political Science Association be

requested to determine the extent to which

public administration is actually taught in

American universities, and to determine the

advisability of requiring a reasonable number of

months of field work as a prerequisite to an

advanced degree in public administration.

5. That the committee on political research of

the American Political Science Association be

requested to consider the advisability of directing

additional students in the study of public ad-

ministration, such students to make a larger

use of material available in Research Bureau

libraries.

6. That the constituent bureau members of

the Governmental Research Conference and the

departments of Political Science in universities

be urged to enter into relations by which courses

in public administration may be given under the

direction of men engaged in active research; and

that both parties promote, by all means possible,

the public employment of especially trained men.

7. That the constituent bureau members of

the Governmental Research Conference be

urged to make specific assignments for the

writing and publication of articles dealing with

public administration, and concerning which

adequate current material is not available; and

that the NATIONAL MUNICIPAL REVIEW, so far

as is expedient, be used as the organ of publicity.

8. That the committee have made and pub-
lished a brief survey of administrative progress

that has been made through political research,

with a statement of next steps to be taken, and

that the corresponding committee of the Political
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Science Association have made a more compre-
hensive and historical study of the same field.

9. That arrangements be made for a confer-

ence in applied political science to be held at

some convenient time for both university and

research men, at which definite problems in

political research may be considered, and a

program of future research be outlined for
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by universities and researchconsideration

bureaus.

Respectfully submitted,

W. F. WlLLOUGHBY,
R. T. CRANE,
R. M. GOODRICH,
A. E. BUCK,
L. D. UPSON, Chairman.

POLITICS AND ADMINISTRATION
Philadelphia Endorses the Gang. The Phila-

delphia primary, on September 18, served largely

as a Roman holiday for the Republican organiza-

tion. The showing of the independent Repub-
licans was most pathetic.

Kendrick defeated Evans, the independent

candidate for mayor, by a majority of 217,000.

The Vare-Cunningham-Hall combine carried all

of the twenty councilmanic seats except possibly

one, and that is in doubt at the present writing.

The combine swept also into the county offices

that were voted on. The seven sitting municipal

court judges were renominated. The stakes

were high at the primary election because in

Philadelphia nomination on the Republican
ticket virtually means election.

Evans did not carry a single ward in the city,

not even his own division. The independent

wards went right along with the "gang" wards in

the support of the organization candidates.

The women's votes for the independent ticket

did not materialize either, although a special

appeal had been made for their support by plac-

ing a number of them on the reform ticket.

Those in touch with politics did not expect

success for the Evans campaign as a whole, but

they did expect to see the independent wards

send a number of unbossed men to the city

council as they have done many times in the past.

The Evans campaign aroused little interest

and seemed unable to present any real issues.

Evans attacked the fitness of Kendrick as a

business man, but succeeded in eliciting no

back-fire. Kendrick and his supporters paid no

attention to attacks, simply sitting tight.

Powell Evans is a successful business man who

has been for years associated with reform move-

ments in Philadelphia, and was very active in

formulating and having adopted the present

city charter. He is a strong-headed, positive

kind of a man who does not make a popular

appeal. He announced his own candidacy in the

early summer with full-page paid advertisements

in the press. At the same time a citizens' com-
mittee was trying to discover a candidate to

make the run. Not finding a suitable man, who
would accept, they accepted Evans and made up
their minds to make the best of it.

After every reform administration in Phila-

delphia there seems to be a complete swing the

other way. After Blankenburg came Smith;
after Moore comes Kendrick. Kendrick is the

hail-fellow-well-met type of joiner who prides
himself on knowing a regiment of people by their

first name. He is at present receiver of taxes,

and has been for a number of years. The or-

ganization looks forward to four fat years.

Millions of dollars will be spent in subway con-

struction, sewage disposal, and water supply
extension in the next four years, and on top of

that comes the expiration of the lease of the city-

owned gas works in 1927.

Philadelphia has given "the gang" a very
definite and certain mandate which they in

turn will joyfully accept.

ROBERT E. TRACY.

Columbus Manager Takes Issue with the

Writer in the "National Municipal Review."

We are in receipt of the following letter from

Walter A. Richards, city manager of Columbus,

Georgia, taking issue with the statement of

H. W. Byers that because of the weaknesses in

the manager plan Columbus had three different

managers in ten months. Mr. Byers' article

appeared in the July number of the REVIEW.

EDITOR, NATIONAL MUNICIPAL REVIEW
Sir:

My attention has just been directed to the
article "Des Moines after Fifteen Years Com-
mission Plan Government" in the July issue of

the NATIONAL MUNICIPAL REVIEW.
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Toward the latter part of the article, the

author cites Columbus, Georgia, as one of the

cities in which the "fundamental weakness in the

manager plan" has been demonstrated, giving as

the basis of his deduction that we had had three

managers in ten months.

Being the third manager referred to, I feel

that in fairness I should correct the false im-

pression as to the success of the commission-

manager form of government in Columbus.
It is true that since January 1, 19*2, we have

had three managers. The first was a professional

city manager, who did not quite "fit in," but

who established the government on a high plane
of efficiency, during his six months' stay.
The next manager was a local engineer, of the

highest type, who, after a most successful ad-

ministration, resigned to accept a position

paying between $25,000 and $30,000 a year.
These two men built up a successful, well-

oiled machine, so that the writer, also a local

man and inexperienced in municipal affairs, took

up the reins eleven months ago and has carried

on the work without difficulty.

It may be interesting to know that in less than
two years we have reduced our current expense
or general government fund, from an overdraft

of $150,000 to a credit balance of $10,000 and
at the same time given greater service to the

people.
These have been primarily years of retrench-

ment, in as much as the administration was

unwilling to go into extensive improvements, in

the face of a large debt. But now, that we are

on a cash basis, with no overdraft, we plan to

put into effect many enterprises which will im-

prove "the health, strength and morals of the

kiddies" and also the grown-ups.
I have no intention of criticizing DCS Moines'

form of government; nor do I care to enter into

a controversy as to the relative merits of the two

systems. But I do wish to say that the author
of the above article has been unjust in his criti-

cism of the commission-manager form of govern-
ment and that his deductions as they relate to

our government in Columbus are not only
erroneous in principle, but contrary to facts.

Columbus citizenry as a whole believes that

this form of government gives the maximum
efficiency in administration; and suffers least

from political blight.

Very truly yours,

WALTEB A. RICHARDS,

City Manager.

City-County Consolidation in Seattle. While

the Municipal League was broaching the subject

of city-manager government for Seattle early

this year, the proposal for consolidation of the

local governments was being pushed before the

state legislature at Olympia. There are five

separate authorities operating within the city

limits to-day. King county, of which Seattle is

the county seat, covers an area of 2,100 square

miles, and its population. The school district,

which is a separate corporation, covers the same

area as the city. The Port of Seattle is a fourth

authority operating in the same area, and there

is also the so-called "Commercial Waterway
No. 1," which has control of a part of the water

front within the city. The consolidation of all

these authorities except the county could be

accomplished by statute, but to bring in the

county also requires an amendment of the state

constitution.

It is the opinion of many citizens, representing

different interests and organizations, that im-

portant economies could be effected by the con-

solidation of these different authorities. Through
the personal labors of Mr. Vivian M. Carkeek, a

leading attorney, who has taken particular

interest in this matter, a bill was drawn up last

winter and presented to the legislature early in

its session for a constitutional amendment to

authorize city-county consolidation in cities or

counties of over 80,000 population. The popu-
lation dam was later narrowed down to include

only communities having over 800,000 inhabi-

tants. The general purport of the proposal was

that the legislature should be authorized to

provide for such consolidations by general law,

and that each community affected should be

permitted to draw up and adopt its own charter

under the general authority of the statute. The

draft included also several financial restrictions

applicable to any "city and county" which might
become organized under the act.

The proposal was favorably received, but the

legislature was heavily burdened with business

of all kinds, and was limited by the constitution

to a short session. When the appropriate senate

committee finally took up the measure, amend-

ments were proposed and adopted to include in

the constitutional provision an authorization to

consolidate with the city and county any port

district, school district, or other local authority

within the same area. In this expanded form

the bill was favorably reported by the senate

committee, but so late in the session that it could

not pass. The measure now awaits another

legislative session.

In view of the fact that the same organizations

are supporting both the city-manager plan of

government and the city-county consolidation,

it is not unreasonable to expect an ultimate

combination of the two proposals into a plan of
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organization similar to that which was worked
out for Butte and Silver Bow county.

WILLIAM ANDERSON.

*
Important New Jersey Decision Adverse to

Zoning. The New Jersey supreme court has

recently declared unconstitutional the provision
of the zoning ordinance of the town of Nutley
prohibiting the erection of a combined store and
dwelling upon a lot restricted to residential

purposes. The court conceded that many of

the features of the ordinance are valid as proper
exercises of the police power, but finds nothing
in the nature of a retail store to justify its ex-

clusion from a strictly residential district. It is

the opinion of Edward M. Bassett, the noted

legal authority on zoning, that if this decision is

sustained in the court of appeals and errors the
main prop has been knocked from under the
entire structure of zoning in New Jersey.

Counsel for the town so presented the case as

to raise the whole principle of excluding stores

from residential sections. A wiser course would
have been to localize the controversy to a deci-

sion as to whether or not this particular applica-
tion of the zoning ordinance were a reasonable
one.

The New Jersey decision is not in accord with
the recent Kansas decision in Ware vs. City of
Wichita as set forth in an article by George
Siefkin in the NATIONAL MUNICIPAL REVIEW for
June. The Kansas court sustained an ordinance

excluding a retail store from a district set aside
for residential purposes. The general welfare

phase of the police power was invoked, whereas
in the New Jersey case consideration was con-
fined solely to questions of public health and
safety. The court did not find that retail stores
were so noisy, disorderly or dangerous as to
warrant their exclusion.

The decision has been appealed to the highest
court in the state, the court of appeals and errors.

The New Jersey league of municipalities is

uniting to secure a reversal in the final court.

*
Milwaukee's Public Debt Amortization Fund.
The legislature of Wisconsin has enacted a

measure establishing a fund in the city of Mil-
waukee which is expected to grow to such pro-
portions that ultimately the interest therefrom
will wipe out the entire city debt. It is called
the Public Debt Amortization Fund.
The principle underlying the plan is the fact

that the city has continuous existence, outliving
generations of individuals that successively con-
stitute it, and the further fact that a fund in-

creases rapidly through compound interest.

Citizens of the present generation are asked to
make a small sacrifice in the form of a yearly
investment in a fund so that citizens of a future

generation may enjoy the large benefit of the
elimination of the city debt and the availability
of substantial sums of money at hand in lieu of
taxes for carrying on important municipal
projects. It means that the city will open a

savings account, making a deposit yearly and
compounding the interest.

The principal of the fund will never be used;
it will always remain intact. The law provides
that when the fund has grown to three-fourths of
the outstanding bonds of the city, then three-
fourths of the annual interest on the fund shall

be applied to pay the interest of any outstanding
bonds and to assume new bond issues of the city
or for any purpose for which municipal bonds
may be used.

All interest money which may accrue to the

city treasury as interest earned on cash advanced
for funding street improvements or delayed
special assessments and one-third of all interest

money on city funds will be set aside for the
amortization fund. The common council may,
by a two-thirds vote, pay into the fund additional

moneys from any source whatsoever. Gifts and
bequests may also be received.

The fund will be established with a sum of

$400,000 now in the treasury from the first

mentioned of these sources.

Reproduction Cost and the Supreme Court.
We have received the following interesting letter

from W. H. Maltbie, Esq., which he has kindly
allowed us to publish.

I have read with much interest Dr. Bauer's
article in the September issue with regard to the
decision of the United States Supreme Court in
the Southwestern Bell Telephone case and, of
course, agree with Dr. Bauer that the case in
question did not establish reproduction cost as
the measure of present value.

It seems to me, however, that Dr. Bauer has
made two minor errors in his discussion of the
case, both of them to be found on page 530 of the
article.

The first of these mistakes is in the thought
that the Missouri commission had based its
rates upon the actual investment of $20,400,000.
This statement I think is not supported by the
record. The commission did not find actual
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investment or any other figure for the properties
as a whole. It reached its final figure by apply-

ing to the property as a whole a certain ratio

resting upon valuations of three exchanges made
in prior years. An investigation of the original

reports of the cases on these three exchanges does

not to my mind indicate that even this was a

basis of actual investment, but rather that it was
a reproduction cost as of these earlier dates

further reduced by depreciation.
The second error is that the court allowed or

found a value of $25,000.000. This again, in my
judgment, is not justified by the record. The

supreme court did not attempt to fix any value

for the property, but it did say that there was

practically uncontradicted evidence that the

value was at least $45,000,000, and therefore on
the record the court would hold that the value

was not less than $25,000,000. This value was
sufficient to make the rates confiscatory and the

actual question of value was not passed upon at

all, except to determine that it was not less than

$25,000,000.
I am disposed to agree with Dr. Bauer that

both the public and the utilities would in the

long run be better off if the actual investment
could be protected, but I do not agree with him
that this can be brought about by any action of

the state legislatures and state commissions until

such time as the United States supreme court

chooses to make a different interpretation of the

Federal constitution. The presentation of the

prudent investment theory made by Mr. Justice

Brandeis is undoubtedly as strong a presentation
as can be made, but its very strength only
emphasizes the more the fact that it has been

definitely rejected by a 7-2 vote of the supreme
court. So long as that vote stands present value

must remain the basis on which confiscation is

measured.

Proposal of New Commercial Zoning District

for New York. The three zoning maps of

Greater New York show allowable height, area

and use of buildings. The kinds of use districts

are residence, business and unrestricted. In

business districts not only new business buildings

are allowed but buildings which devote one-

fourth of the floor space to light industry. The

framers of the zoning resolution considered that

it would be too drastic to prevent all new light

industry in business districts. A millinery,

clothing or jewelry store must have a workshop.

Numberless small light industries are scattered

throughout the business districts and are as

suitable as the stores themselves. The Save

New York Association has pointed out that the

zoning of central Manhattan is insufficient

because light industries, selling their wares at

wholesale, cause the best commercial streets to

be crowded with industrial workers and trucks.

They say that, if New York is to keep its reputa-

tion as the shopping and wholesale center of the

country, it must do something to prevent further

congestion on commercial streets. They justly

claim that in central Manhattan the limitation

of one-fourth floor space for light industry does

not have the desired effect. Halls, toilets and

storerooms take up considerable space in every

large building. Then when necessary show-

rooms and offices needed by light industries are

subtracted, they say the light industry can

occupy about as much space as it wants and still

come within the one-quarter allowance.

It is claimed that the root of the trouble is

that many light industries, like garment, milli-

nery and fur, sell at wholesale and therefore need

to employ large numbers of workmen and use

many trucks. The suggestion is that the new

zoning district should exclude new establish-

ments that manufacture and sell their products

at wholesale, and should limit new light manu-

facturing establishments to those which sell their

product at retail on the premises.

There is no doubt that it would be a great

benefit to many commercial streets in central

Manhattan and perhaps to some in other bor-

oughs if they could be placed under zoning regu-

lations that would prevent sidewalks and road-

ways from becoming more congested. Retail

shoppers, out-of-town buyers, theatre-goers and

office and store workers sufficiently crowd these

streets without the addition of constantly in-

creasing numbers of industrial workers and

industrial trucks. There would be plenty of

room outside of these central streets for new light

industry establishments selling at wholesale.

The city as a whole would be benefited because it

would be safer and more attractive to its thou-

sands of yearly visitors.

Would a zoning district that excluded new

light industry establishments selling at wholesale

be lawful? If it could be shown to the courts

that sidewalks and roadways were made safer,

that fire risk was less, that streets were more

passable for fire and other emergency apparatus,

and that health conditions generally were im-

proved, it is likely that the new district would be

upheld.

Some might claim that it would be unreason-

able to prevent a manufacturer ever selling at

wholesale. Doubtless this is true. The courts

would not try to prevent it. Such sales would

be incidental and not the principal business.

It is quite certain that the city authorities could
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identify and prevent the new establishments

which made their principle business the manu-

facture and sale at wholesale. The tendency of

such new establishments, especially if large ones,

would be to locate outside of the new districts.

EDWARD M. BASSETT.

*

County Budget Commissions in Oregon.

The first tax supervising and conservation com-

mission law was passed by the Oregon legislature

in 1919. The law provided for centralized

research and publicity as to expenditures, in-

debtedness and budgets, but the commission was

given only advisory power over budgets and tax

levies. Consequently, it is not surprising that

many of the recommendations of the first com-

mission were rendered futile by the lack of power
to enforce them. This situation was rectified

and teeth were put in the law in the 1921 session

where the vote in favor of final passage stood

unanimous in the House and 21 to 6 in the

Senate.

PRESENT LAW

The law of 1921 continued the requirements as

to financial co-ordination and publicity, but

provided in addition that the tax supervising

and conservation commission should enforce its

budget decisions by tax levy certifications.

Briefly, the various levying boards are required,

on or before the first day of October of each year,

to submit to the commission their detailed budget
estimates for the next ensuing fiscal year, giving

historical data for three and one-half preceding

years. Budget hearings before the commission

are provided for. The commission is not em-

powered to increase items of the budget unless

the increases are requested under emergency
circumstances by the levying bodies and the

vote of the commission has to be unanimous.

The law requires the commission to direct the

various levying bodies to levy certain taxes in

accordance with its findings and conclusions.

In case a levying body does not levy the tax

certified by the commission, the commission is

authorized to levy the tax on its own account

and the county assessor is required to extend the

commission's levy on the tax roll, all levies ex-

tended contrary to the provisions of this law

being declared null and void.

The law further provides that, "Nothing con-

tained in this act shall be construed to impair or

to interfere in any manner with the right of the

qualified voters of any municipal corporation to

vote under the constitution and laws of the state

of Oregon upon any question of incurring bonded
indebtedness for any public purpose or of levying

any general or special tax that may lawfully be

submitted to the electors for their approval or

rejection."

Another provision of the law is to the effect

that increases in any item in the budgets may
be made only under certain conditions and by
the unanimous vote of the commission. Sim-

ilarly by interpretation it has been held that

reductions also may be made only by the unani-

mous vote of the commission. The general idea

of the law is that the commission should have the

power only to reduce budgets by unanimous

agreement.

EFFORT TO DESTROY COMMISSION

At the legislative session of 1923, an effort was

made by the enemies of the commission to

destroy its powers under the guise of an amend-

ment restricting its jurisdiction only to those

levying bodies not directly elected by the people.

Such a provision would take out of the commis-

sion's jurisdiction five of the six major levying

bodies, and the purpose of the amendment was

obvious. This bill also was defeated. The tax

supervising and conservation commission of

Multnomah county, created by a state law in

1921, after two years' functioning, went through
the 1923 legislature unscathed.

RESULTS

Speaking of results accomplished by the com-

mission in its two years in existence, reference to

its two annual reports show that the reductions

made in the budgets submitted to them have

been much less than 10 per cent. A summary
of the reductions in the expenditure budgets and

tax levies for the two years is as follows:
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the following year because of the constitutional

tax limitation; hence the effect of a tax cut in

any particular year is cumulative. Further-

more, the existence of a supervisory agency,

whose duty it is to scrutinize carefully all re-

quests for expenditure and all revenue estimates,

has the effect of stimulating greater care in the

preparation of the budgets. The importance of

comprehensive budget programs has been con-

tinually emphasized by the commission.

The commission calls attention to the fact

that the budget savings which have been made

have not generally resulted from large arbitrary

cuts, but rather from many small reductions

which aim at economy in government operation

without changing the sphere of the government's

work. Closer adherence to price changes,

stricter accounting of property, closer estimating

of revenues, and the emphasizing of the self-

supporting possibilities of the various branches

of work have been subjected to the commission's

inquiry.

PLAN EXTENDED TO ALL COUNTRIES

The original law, although general in form,

applied only to Multnomah county (Portland,

Oregon), this being the only county with over

100,000 population. For two years prior to the

1923 legislature a special tax investigating com-

mittee of the legislature made a study of state

and local finances. One of its recommendations

was to the effect that the tax supervising and

conservation commission system should be ex-

tended to each county in the state. Although
there has been considerable opposition on the

part of local officials in Portland, and although
the work of the commission has not been of such

a nature as to elicit popular enthusiasm, the

recommendation of the committee was formu-

lated into a bill which passed the House by a

vote of 39 to 16, with 5 absent, and the Senate

by a vote of 19 to 11, none absent.

What will happen to the tax supervising and

conservation commission idea after it is tried out

in the other counties of the state is a matter of

conjecture. A very limited expense allowance

(maximum for the outside counties being $2,500

per year) and the possibility that the wholesale

appointments by the governor may at some

points become involved in local factional quar-
rels may pave the way for ultimate defeat of the

idea. At any rate it seems evident that the

people of Oregon are determined to check the

rapidly increasing cost of government, and this

new experiment will be watched with much
interest.

C. C. LUDWIG.

After Three Years' Trial. Under this cap-

tion, the Lynchburg (Va.) News, owned by
Carter Glass, published the following editorial:

The fact that on the 6rst of the present month
Lynchburg rounded out a three-year period
under the city manager form of administration

partakes of interesting significance. It brings

sharply to mind the benefits which the com-

munity has derived from the application of

sensible, economical, progressive business meth-
ods to its governmental affairs from the
absence of cumbersomness, and the presence of

simplicity, concentration and co-ordination in

the management of the various departments of

municipal activities. The experiment has been
of valuably enlightening and inevitably con-

vincing import. Certainly three years of test

has
produced results, by the general effect of

which, the city manager form of government may
well challenge impartial judgment at the hands
of the public. It is very easy, if one cares to do
so, to recall conditions as they were in 1920 when
the new form of government was formally
installed here. But when pause is had to con-

template the actual results, and the sum of the

changes wrought in Lynchburg since that time,
a really amazing transformation is witnessed.

Consider, for example, the condition of the
streets of Lynchburg as existing in September of

1920, and as it is in September, 1923. Visualize

Church, and Fifth, and Twelfth and Grace which
aside from Main, are the busiest of the City's
arteries of travel, and look upon them as they
are at present. Their old rough, primitive,
cobble stone surface has largely given way to the
smooth brick with tar surface. But it is

eminently worth while to note with some degree
of detail the sum total of the street improvement
which has been carried to completion during th

first three years of the present administration
Here is a more or less comprehensive resume o
the results:

More than 17 miles of streets or about 28
standard city blocks, newly constructed, re

surfaced or reconstructed in Lynchburg durin
the past three years.
The newly constructed streets in that perio

cover a distance of more than 9 miles, or uboi
163 standard city blocks.

The resurfaced or reconstructed asphalt!
streets completed during the past three yea?
cover a distance of 7.1 miles or 125 standard cit

blocks.

New concrete sidewalks constructed in Lync
burg during the past three years cover
distance of 7 miles, or 123 standard city block .

Frankly, until considering this phase
achievement under the city manager form

government, in terms first of miles, and aft<

wards of standard city blocks which we estima
at 100 yards to the block, we did not have :

adequate conception of the real volume of wo .
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done, or the sum of results which have actually
been wrought within the short term of three

years. Certainly, when the official exhibit is

contemplated from that standpoint, it suggests
an altogether extraordinary meed of achieve-

ment. This proposition takes on especially

impressive meaning when it is remembered that

not one dollar of bonds was issued in order to

finance the street work.
The paving of public thoroughfares, however,

by no means represents the only conspicuous and

commanding feature of the improvements
effected in Lynchburg during the past three

years. In the erection of new school buildings
and in otherwise expanding local educational

facilities, in sewer construction, water exten-

sions, public health, the new city hall, and in

respect to other sources of proper municipal
concern, the record shows marked progress, a

large wealth of valuable results accomplished,
and permanent gains in substantially all matters

affecting the public welfare. The News has

been at pains to refer to the street improvement
achievements of the present government merely
as an example which luminously and inspiringly
illustrates a general trend, the presence of a

general condition. And so it happens that when
the public desires to assess the worth and work
of the municipal administration as now consti-

tuted, it has only to consider the large value of

tangible benefits which it has afforded and which
is easily discernible by the ordinary observer,
the dispatch with which they were provided and
the economies which entered into their con-

struction.

Nor are the results thus attained the most

encouraging feature of the situation. It is

inspiring to observe how steadily to the future

city manager Beck and the members of the

city council are directing the definite, well-

considered purpose. The proceedings, for ex-

ample, at the council meeting Monday plainly
indicated the presence of the forward-looking
vision, of the progressive impulse, of the con-

structive design. Lynchburg is not resting upon
accomplishments already scored, but under the

guidance of its alert government, it is pressing on
and on always forward. The condition may
well be stressed as of especially happy augury, as

properly calculated to appeal to the unaffected

satisfaction and the genuine civic pride of

Lynchburg's entire population.
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TREND OF ASSESSED VALUES IN
NEW YORK CITY

BY LUTHER GULICK
National Institute of Public Administration

New York has this year raised assessed values more than one and one-

fourth billion dollars. Is the increase justified? :: :: ::

THE New York city tentative assess-

ment for 1924 has just been announced.

The grand total is $12,116,155,725.

This excludes special franchise assess-

ments which are made later by the

state tax department and amount to

some $430,000,000. The increase of

1924 over 1923 is over $1,733,000,000.

Of this increase $1,109,000,000 is on
real estate and $624,000,000 is on

personal property.
The period for public hearings and

for the filing of requests for reduction

or exemption closes on November 15

for real estate and on November 30

for personal property. On the basis of

past experience it is expected that a
considerable part of the increase will

be wiped out during this period. The
best estimate now available puts the

final 1924 roll at $11,630,000,000

including special franchise assessments.

GROWTH OF PROPERTY ASSESSMENTS IN

NEW YORK CITY

The accompanying table presents
statistics covering the assessment of

real estate and personal property in

TAXABLE ASSESSED VALUES IN NEW YORK CITY
1910-1924



698 NATIONAL MUNICIPAL REVIEW

New York city since 1910. The out-

standing facts shown by this table are

(1) the consistent and rapid growth
in the value of New York city real

estate, (2) the insignificant proportion
of personal property and its gradual

disappearance as a tax base, and (3)

the slight extent to which real estate

values have followed price fluctuations

during and since the war.

PERSONAL PROPERTY

Under the New York state law debts

are deductible from personal property
assessments on presentation of sworn

statements by taxpayers. Under this

provision of the law the annual reduc-

tion of personal property assessments

ranges between 70 and 75 per cent of

the amount placed on the tentative

assessment roll. It is, therefore, antici-

pated that the 1924 assessment for

personal property will stand at ap-

proximately $230,000,000 in place of

the $840,629,525 now carried by the

tentative roll.

The phenomenal drop in the assessed

value of personal property between

1917 and 1918 is due to the enactment

of an income tax law for merchants and
manufacturers which substituted a tax

on income for the tax on assessed value

of tangible and intangible personal

property. The drop between 1919 and
1920 is the result of the personal income

tax law which eliminated intangible

personal property from the property
assessment. The losses to the city as a

result of these exemptions were much
more than made up by the share of the

income taxes returned to the city by
the state under these two laws.

REAL ESTATE ASSESSMENTS

The increase in real estate assess-

ments for 1924 over 1923 is $1,109,000,-

000. An examination of the building

permits issued during the past two

years shows that New York City is

still passing through its phenomenal
boom in building construction. The
tentative assessment roll shows that

$465,000,000 has been added to the roll

because of new improvements. It is

estimated that a considerable part of

this increment will be wiped out as a

result of the exemption which is ex-

tended by state law and municipal
ordinance to certain types of new dwell-

ings for a limited period of years. This

policy of tax exemption was adopted in

1921 in order to encourage construction

of inexpensive dwellings. The total

exemptions granted on the 1923 roll

amounted to $244,000,000. It is esti-

mated that $180,000,000 additional will

be granted on the 1924 roll, bringing
the total to $424,000,000.

ACTUAL AND ASSESSED VALUES

The real estate market has been

phenomenally active during the past
two years. In 1921 the value of

property sold amounted to approxi-

mately $50,000,000 per month. In

1922 this rose to $65,000,000 and in

1923 to $100,000,000. An active

market of this character not infre-

quently means that real estate values

are rising rapidly.
An examination of the relation of sale

value to the assessed value of property

changing hands indicates that this is

true of the present real estate market
in New York city. On the basis of the

real estate statistics published by the

Record and Guide, actual values are

well above assessed values at the pres-

ent time. This comparison is made

only for Manhattan and covers ap-

proximately 10 per cent of the sales.

On the basis of these figures assessed

values were 96.5 per cent of market

values in 1922. In spite of the fact

that assessed values were increased

somewhat in 1923, actual values in-

creased faster, so that assessed values

dropped to 86.7 per cent of sale values.
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Theaccompanying chart shows the sit-

uation graphically by monthly periods.

This chart is based on the assumption
that what is true of the sample is true

of the whole. The curved line
"
market

value
"

is a four-month moving average,

built up by averaging four months at a

time, for example, January, February,
March and April, and then dropping
January and adding May to form a
new average. By continuing this

moving average through the year, an

MAGKETAHD ASSESSED VALUE or &EAL ESTATE

Marked Va/t/e B&sec/ orr 5&/es /Iggreg&h'ng ^30,000,000

VALUE

I
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H f922 +
s. o. /x o. j. r.

Market value and assessed value were not far apart during 1922, but in 1923 market value began
to climb and has remained consistently above assessments. Even the increased tentative valua-
tion for 1924 appears to be below market value.
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amount is found which can be plotted
for the first of each month with the

exception of the last two. In this chart

the last two have been estimated. The

staggered line "assessed value" repre-
sents the value of real estate as carried

on the books. The new valuations are

as of October first each year. This is

indicated by the upward step of the

line. The last step represents the

tentative 1924 evaluation. The chart

shows that increasing assessed values

have failed to keep pace with increasing

market values and that the tentative

assessed value for 1924 appears to be

well within market value when the

situation is taken as a whole. This is

no indication, of course, that the

valuation is fair for individual prop-
erties. If the tendency thus disclosed

for Manhattan is true of the rest of the

city, it would appear that the increased

assessed values for real estate of the

entire city amounting to $644,308,162,

exclusive of the increase due to new
construction, is well within reason.

THE NATIONAL CONFERENCE ON THE
SCIENCE OF POLITICS

BY ARNOLD BENNETT HALL
University of Wisconsin

The first national conference devoted exclusively to the development

of a scientific method in Political Science. :: :: :: ::

ANYONE conversant with the litera-

ture of politics is forced to recognize
that it has not yet entirely escaped the

a priori and speculative stage, while

most of the writing of the day is still

confined to the barely historical and

descriptive method of approach.
While these methods have been oc-

casionally fertilized by the collection

of comparative data, nevertheless they
have been the limits beyond which

political research has only infrequently

gone.
It will scarcely be argued that such

methods give an adequate basis for the

accurate generalization of political

principles. Take, for example, the

literature dealing with the initiative

and referendum. There are thousands

of pages devoted to its consideration.

But for the most part nothing more is

done than to trace the history of the

movement, describe and compare the

different legal and constitutional prin-

ciples involved, or to schedule the

various a priori arguments on either

side and indulge in an equally specula-
tive discussion on the validity of each.

There are a few brilliant exceptions,
but they are rare. The result is that

while this has been an active political

question for a generation, few if any of

the fundamental questions involved

have been tested out by an exhaustive,

patient and comprehensive assembling
of all the pertinent facts, and a basis

for the accurate formulation of prin-

ciple thus established. Until this is

done how can the political scientist

give the public the information they
desire as to the appropriate place of

this device in our political system?
It must not be supposed that the writer

is seeking to criticise the descriptive,

historical or comparative methods,
other than to point out that they are
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inadequate to the needs of the day.

They have been valuable and neces-

sary stages in the evolution of the

social sciences.

TO PUT POLITICS ON A
FACT BASIS

Occasionally one hears public men
criticised because they do not make

greater use of the political scientist in

the affairs of government. It is

pointed out that reliance is placed

upon physicians, engineers, account-

ants, etc., for information regarding
technical matters pertaining to their

professions. But the main reason for

this apparent discrimination against
the political scientist is doubtless that

political science is not yet in possession
of the essential facts. There is where

we are vastly behind the other pro-
fessions mentioned. They have de-

veloped a fact-finding technique.
Their principles, in the main, have a

factual basis. They are dealing with

objective, tangible realities that give

validity to their conclusions and win

public trust and confidence.

The problem that now confronts the

student of politics is how to put politi-

cal science upon a similar basis of fact

how to ground its theories on ob-

jective evidence. This involves a new
method and a new technique. The
recent literature on the subject con-

tains occasional suggestions, but noth-

ing comprehensive as to methodology.
And yet this is the question that really

bars the way to scientific progress.

ORGANIZATION OF THE
CONFERENCE

It was the consciousness of this fact

that led a group of seventeen persons,
who were attending the American
Political Science Association at Chica-

go last December, to meet at the call

of the writer, and to set in motion the

movement for the National Conference

on the Science of Politics. The writer

was asked to serve as chairman and to

organize an executive committee to ar-

range for the first conference. The
committee as finally organized was as

follows: Frederick P. Gruenberg, di-

rector of the Bureau of Municipal Re-
search of Philadelphia; A. N. Hoi-

combe, professor of Political Science,

Harvard University; C. E. Merriam,

professor of Political Science, Uni-

versity of Chicago; Luther Gulick,

secretary, director of the National

Institute of Public Administration;
Arnold Bennett Hall, chairman, pro-
fessor of Political Science, University
of Wisconsin.

The University of Wisconsin was
chosen as the meeting place of the

first conference and September 3-8

was the date fixed.

The committee, conscious of the

fact that questions of method could be

dealt with only in connection with

some specific project of research,

organized the conference into round-

table groups and assigned to each a

definite subject. The list of round-

tables and their leaders follows: (1)

Political Psychology, C. E. Merriam,

professor of Political Science, Uni-

versity of Chicago; (2) Survey Methods
and Psychological Tests in Civil Serv-

ice, W. E. Mosher, Bureau of Munici-

pal Research, National Institute of

Public Administration; (3) Research

in Public Finance, F. P. Gruenberg,
director of Bureau of Municipal Re-

search of Philadelphia; (4) Legislation,

H. W. Dodds, editor of NATIONAL
MUNICIPAL REVIEW; (5) Political Sta-

tistics, L. D. Upson, director of De-
troit Bureau of Governmental Re-

search; (6) Public Law, E. S. Corwin,

professor of Jurisprudence, Princeton

University; (7) Nominating Methods,
V. J. West, professor of Political

Science, Stanford University; and (8)

International Organization, P. B. Pot-



702 NATIONAL MUNICIPAL REVIEW [December

ter, associate professor of Political

Science, University of Wisconsin.

The work of the round-tables was
twofold : First, to formulate into hypo-
thetical principles the important ques-
tions pertinent to the subject assigned,

and, secondly, to find the best methods
of testing out the validity of the hy-

potheses on a fact basis. Each round-

table met every morning and after-

noon, and hi the evening there was a

plenary session of all the members to

which the round-tables were required
to report the tentative results of the

day's work.

ANOTHER CONFERENCE NEXT YEAR

On the last night the members
voiced their confidence in the enter-

prise by voting unanimously to hold

another conference the following year
and to continue the same committee
in power. It was furthermore voted

to have the final conclusions of the

several groups published, and arrange-
ments have been made for them to

appear in the February number of the

American Political Science Review.

Several of the groups voted to keep in

touch with each other during the year,

exchanging notes on then* experiences
in testing out the research methods
that had been agreed upon, and keep-

ing a record of the results obtained to

report back to the conference the fol-

lowing year.

At this time it is difficult to estimate

what was actually accomplished, but

if the enthusiasm of the members is any

criterion, the statement made by one

of the most distinguished participants
that "this conference marks the be-

ginning of a new day in political re-

search" does not seem to be without

foundation. It is also significant that

many members who came to the con-

ference with honest doubts as to the

feasibility of any plan to place the

science of politics upon a factual basis,

left the conference not only with con-

fidence in the general plan but with the

conviction that they had some idea of

the methods by which this end could

be attained.

It is indeed both inspiring and re-

assuring that ninety-three persons
from twenty-two states and from

forty-two institutions should come to

such a conference, on then* own time

and at their own expense, and labor

intensely for a week in a joint effort

to begin laying the foundations for a

real science of politics. The material

sciences with their superior techniques
have developed power-creating forces

which have rendered immeasurable

services to humanity, but which also

threatened civilization itself in the

tragedy of the World War. Humanity
now demands a development of the

power-controlling forces the social

sciences to the end that peace and

justice may prevail. In the develop-
ment of these power-controlling forces,

political science ought to do its share,

and to this end it must seek continu-

ously the improvement of its method
and the perfection of its technique.



TEACHING TO TEACH POPULAR ADULT
CLASSES IN GOVERNMENT

BY MRS. J. PAUL GOODE

The problems faced by teachers in the schools of citizenship conducted

by the League of Women Voters and how to prepare for them. : :

INSPIRED by the School of Citizen-

ship, which Mrs. Catt organized to

follow the first Convention of the

National League of Women Voters

at Chicago three years ago, Illinois has

been very active in the organization
and promotion of schools of citizen-

ship one-day schools, three-day

schools, seven-day schools, schools in

church parlors, in school auditoriums,
in ladies' rooms of banks, in settlement

houses, in county courthouses, and in

Masonic Temples, in the libraries of

millionaires and political bosses, in

church basements, in kitchenette apart-

ments, and in the fearsome halls of

great universities everywhere the

civic-minded might foregather.
Some of these gatherings have been

made up of those who might be in-

duced to conduct such schools, for the

greatest of all problems presented in

broadcasting political information is

that of supplying teachers.

To these groups of potential teachers

the important message, as we saw it,

was clearly to establish the aims of

schools of citizenship. Why are

schools of citizenship? Are they to

advertise the League of Women Voters?

They are not! Are they to furnish

memberships and the sinews of war to

the state Leagues? They are not!

That they do these things, Illinois can

testify, but Illinois knows that these

are but by-products. Their real aim
is threefold: to establish in the hearts

of the women of Illinois high standards

of citizenship so that a fresh stream

may help to cleanse the muddy pools

of her political life; to open the eyes of

our women to the new day that is

dawning in the civic life of America;
to show each woman her part in this

new life and to give such a clear view

of the field of action that each woman
shall see clearly where she stands, how
she is to take hold, and where she is to

go next. They aim to establish con-

nections for organized and unorganized
women with the sources of political

information, whether these sources be

published material or public addresses

or, better than these, connection with

the voluntary organizations which are

constantly investigating and securing

material, or, best of all, to show op-

portunities for political action the

only school in which many of us learn

very much. Unless our teachers can

in some degree do these three things,

set up standards of citizenship, estab-

lish connections with the sources of

political information, and arouse an

abiding civic interest, our one-day and
our three-day schools will have little

to justify their existence. Someone
has said it is not of so much conse-

quence where one is on any road, as in

which direction one is traveling. To
get our new citizens to "face front" and
to furnish them with chart and com-

pass this, I take it, is no impossible
short-term task. The idea of furnish-

ing a "political education" in three

days can, of course, be only a joke.

WOMEN NOT TRAINED POLITICALLY

The teachers themselves must have
a reasonable familiarity with the pub-
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lished material which they recom-

mend. They must know some simple
texts to offer their pupils, and the col-

lateral reading material which makes
the dry bones of civics take on life and

meaning. In addition they should

have had some first-hand experience
in actual political action. Without
this last, the trumpet of the most
brazen of us will give forth a mighty
uncertain sound and few of our pupils
will prepare themselves or anybody
else for the civic battle.

Granting this equipment, there are

still other indispensables with which
we must endow our teachers. They
must be given some idea of the condi-

tions which they will meet in the

groups which they will be called upon
to instruct. Left each to herself, it

would surely take the better part of her

three days' school time to plumb the

depths of the general feminine igno-
rance of civics. Let us make a clean

breast of it, to our prospective teachers

at least, that the average woman in

the average state doesn't know how to

mark a ballot, that she has never seen

a ward committeeman to know it, that

she doesn't know a congressional ratio

from either a hawk or a handsaw.

Why should we be expected to know
much of anything of the machinery of

politics? It was none of our business

until quite lately, and it was none of

our mother's business before us. Let

us clear away the ground for a start,

and let it be the ground a place from
which we may move. Let us meet our

schools where they are. Let us at-

tempt to show to every school an actual

place where each may take hold on the

great machinery of our civil govern-
ment.

Crass ignorance, then, is to be ex-

pected, and any teacher of the ordinary

citizenship school has been poorly pre-

pared if she is astonished at finding it.

Indifference, second only to ignorance,

she must know how to meet, and she

must have many tricks in her bag with

which to beguile the indifferent, and
let it be known that if she should really

succeed in the effort there are many
students of political science who would
consider that the monster called "Po-

litical Evil" had been slain. Then let

no one cavil if we urge upon our

teachers the absolute necessity of using

any legitimate means, avoiding only
those which are unethical or which

might bring discredit on the League, to

arouse the indifferent.

AROUSE AN INTEREST

Tea parties, luncheons, dinners,

fashion shows, baby shows, pageants,

parades, dramatics, performances of

school children, bakery sales, fairs,

anything to "ketch your rabbit" which

someone has given as the first requisite

in making rabbit pie. The rabbit

being safely "ketched," the teacher's

energies must be devoted to holding
him fast by the abounding life and

sparkle and practical value of her

citizenship lessons. Citizenship must
be as popular and as exciting as radio.

July wheat, the time signals, and Miss

Johnson-at-the-piano must be made to

pale into insignificance when compared
with "Know Your Own Government,"
"The Near-End of Politics," and the

"Doings of Our Town Council."

Graphic materials, demonstration les-

sons in which each member takes an ac-

tual and active part, round-tables, de-

bates, prize essays and contests local

material all these must be shown to be

worth all the wit and wisdom the

teacher can bring to them. A receiv-

ing apparatus must be installed at

every avenue to the pupil's mind. The
ear has its large place when speakers
and songs and slogans and concert

recitations are in order, but the ear is

not the only receiving station. An
appeal must be made to the eye with



1923] TEACHING TO TEACH POPULAR ADULT CLASSES 705

posters, with lantern slides, with

graphs, with outlines, with blackboard

sketches.

Sometimes demonstration lessons

that shake sleepy or too somber

people out of their seats will bring life

that eloquence alone cannot evoke.

One of the best lessons we had, at-

tempted to show the great importance
of the office of ward committeemen.

The members of the school happened
to be seated at a dozen or more tables.

The teacher called each table a city

ward. Those at one side were arbi-

trarily named Democrats; those at the

other side were willy-nilly Republicans.
Sometimes the shock which comes from

being party-labelled, without the con-

sent of the labelled, is enough to set the

intellectual pulses of the dullest mem-
ber to throbbing. Each side of each

table-ward chose its ward committee-

man. These committeemen arose and

joined their fellow committeemen in

another part of the hall, the two groups
thus formed making two county con-

ventions. The two county conven-

tions then chose their delegates to

state and congressional conventions.

These delegates formed four conven-

tions which gathered in still four other

parts of the hall. The congressional
conventions each nominated delegates
to the two national conventions, which

thereupon nominated two candidates

for the office of President of the United
States. Thus in thirty minutes was
established a vivid demonstration of

the actual responsibility for the choice

of the most powerful ruler in the world
The President of the United States.

Each actually saw her power as a

citizen, delegated to her ward com-

mitteeman, and saw that power rise

on up to the White House. Never

again will that group complacently sit

aside when ward-committeeman is to

be chosen, saying, "Ward-committee-
man what is that?" No one went to

sleep, for one might be elected to some-

thing or other at any moment. Atten-

tion is the stuff of which memory is

made. Life, life and yet more life,

activity, interest, enjoyment, the feel-

ing that citizenship classes are the

places where the woman voters of

America may tune-in on power, real

political power this is the spirit which
we try to instill in the teaching of

citizenship.

CIVIC CONTACTS

Perhaps the problem of community
organization or lack of it, which means
so much to the citizenship teacher,

should be one of the first to be brought
to the attention of the prospective
teacher. Ways of gathering the unor-

ganized have already been suggested,
but where organization or overorganiza-
tion already exists, our teachers should

early understand ways of taking ad-

vantage of such situations by offering

their attractive wares as part, not the

whole, of the club menu and of making
their course the high-water mark of the

club year the means of entrance to

established audiences in subsequent

years. They should know how to

establish civic connections with leaders

of civic departments of existing clubs,

connections which will prove steady
sources of information, which will far

outrun any one or three-day independ-
ent schools of citizenship. The effort

to reach the programs of existing clubs

has often had, in Illinois, the largest

civic harvests.

Some of the activities of our citizen-

ship schools may seem to be superficial

advertising tricks, as somewhat remote

from the serious study of "efficiency in

government," as crude and elementary.
But let us not forget that interest is the

first requisite in good citizenship, and
that whatever works to produce it is

good, and whatever won't work to

produce it is no good, however digni-

fied and grand and aristocratic the

plan may look on paper.



THE VICE PROBLEM IN BOSTON 1

BY ROBERT A. WOODS
South End House, Boston

Ten years has brought very substantial progress in the fight against

prostitution. :: :: :: :: :: :: :: :: ::

BOSTON belongs in "the land of con-

trasts" so far as its reputation in the

matter of sexual morality is concerned.

Over against its Puritan background
and what remains of its Puritan con-

sciousness are the conditions that go
with a metropolitan and cosmopolitan

population approaching two million.

While the prevalent Boston view has

been that since the tolerated prostitu-
tion district was broken up thirty years

ago, the situation in Boston has been

far from extreme, it has been a com-
mon experience to hear from those who
follow such matters from a more or

less bohemian point of view that Bos-

ton was one of the worst cities in the

country. Something like a true esti-

mate would be found by counting out,

on the one hand, the effect of Boston

complacency and, on the other, a cer-

tain tendency on the part of visitors

from New York to give Boston a shock,

and striking a balance between the two
resultants.

PROGRESS BEGAN BEFORE THE WAR

The population of the urban region
is divided among some fifty separate

municipalities, with police authority
and most of the licensing power in the

nuclear city of Boston exercised by the

state. The state authority is exercised

conservatively from all points of view.

While it has been with a single excep-
tion, to be referred to notably free of

any cause of gross scandal, it has been
slow to undertake aggressive measures.

The most striking thing that the police

authorities have done since the radical

action just mentioned, was the quiet
but broad-scale and largely successful

policy of Commissioner O'Meara for

the closing of scattered organized
houses of prostitution during the years
before the war.

This came at the time of the ap-

pointment of vice commissions in vari-

ous cities, and led up to earnest con-

sideration by the Boston Social Union,

a federation of twenty settlement

houses, of the combined evil of pros-

titution in hotels and apartments in

the tenement districts, with low-grade
cafes as market places for it.

At the instance of the Union, G. J.

Kneeland and his associates, who had

conducted investigations in Chicago
and many other cities, came to Boston

and made a limited inquiry into these

particular phases of the problem.
Their report, in specific detail, pro-

vided ample evidence to prove that a

dozen hotels were providing facilities

on a large scale for prostitution and

between thirty and forty liquor-selling

cafes were freely affording the oppor-

tunity for negotiations preliminary to

it.

Here was a situation that particu-

larly and pointedly challenged the

licensing board which, appointed by
the governor, was year after year

authorizing these places to continue.

As the result of considerable public

agitation of the subject, the present

1 The third in our series of articles on the municipal treatment of vice.
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writer was appointed a member of the

licensing board; and shortly afterward,

with another new appointment, it be-

came possible to establish a definite

program for the remedy of these evils.

After consultation with Frederick H.

Whitin, secretary of the New York
Committee of Fourteen, a regulation,

or "request" in official language, was
made calling for the refusal of hotel

accommodations to all couples appear-

ing without baggage. This had a

marked effect. Two large establish-

ments found their business seriously

embarrassed, and a number of others

were crippled in spite of a succession of

devices to circumvent the order. This

phase of the prostitution evil was thus

dealt a blow from which it has never

in any considerable degree recovered.

THE CAFES

The question of the cafes was more

complicated. They were licensed for

the sale of liquor on the premises, and

everybody had a right to resort to

them as guests at their tables. Solici-

tation seemed an unavoidable by-

product. The police commissioner re-

fused to post his young men in the

midst of such temptation. He held

that the licensing board had its own

remedy. Finally the board decided

that as the cafe proprietor had the

right to assign his guests to specific

parts of his establishment, it was within

the range of its powers to instruct him
to assign unaccompanied women to a

room in which no unaccompanied man
should be allowed to enter or remain.

The effect of this order was electric.

No objection could be made to it as

interfering with the sale of liquor to all

comers. The nature of the objection
was hard to phrase; but it was wide-

spread and violent. The board finally

had the most unequivocal testimony
as to the effectiveness of their order

when the officers of the waiters' union

appeared, and stated that if the order

was persisted in it would drive five

hundred women onto the street, and
there would be such open solicitation

as Boston had never known. Fear of

the police, however, very largely pre-
vented this result, and the board had
the satisfaction of learning from the

police captain in the district most
affected that there was less solicitation

on the streets after the order went into

effect than before. As a matter of fact

many of the women habitues of the

cafes left the city.

There were difficulties, of course, in

having this order obeyed. A number
of proprietors urged that they did not

have adequate separate rooms, and

they were allowed to put up substantial

curtains. The worst place of all,

which was owned by the leading

brewery combination in the city, con-

tinued to disobey the order, and was

finally closed. This served as a climax

which led the brewery interests to

organize their then great political

power to secure the overthrow of the

policy of the board and the displace-
ment of the two members who made
its active majority; which they were
able to do.

This was in 1915. The whole situa-

tion was the subject of a great deal of

publicity; and while a new atmosphere
of tolerance was immediately created,

the old condition of things in the cafes

was never fully restored. When the

United States entered the war, and

representatives of the Army and Navy
were assigned to Boston to see to the

protection of the morals of the uni-

formed men, the suggestion was made

by them to the licensing board that

the separation order be once more

put determinedly in force; an intima-

tion which the board was quick to

accept and adopt. This was the state

of things at the time when national

prohibition went into effect.
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THE LODGING HOUSES

War-time administration brought to

a head a movement which had been

developing for a dozen years to deal

with phases of the lodging-house prob-
lem that are conducive to prostitution

and related forms of sexual immorality.
The South End of Boston has 2,500

lodging houses, probably the largest

compact grouping of the sort to be

found in the country. The South End
House in 1902 established one of its

centers in the midst of this situation.

When a few years later it published the

results of its preliminary studies, the

book was the first in any language on

the subject.
2 The first step taken was

the establishment of a room registry,

which soon had two hundred houses

on its list. These began to be regularly

visited to see that they kept up to a

proper sanitary and moral standard.

In a district where everything seemed

to be going down hill, a new kind of

confidence began to be apparent. On
every block in the district there came
to be one or two householders who
would exercise surveillance and report

causes of serious offence; which were

then dealt with, as far as possible, with-

out embarrassment to the informant.

Next, a district improvement society

was organized through which the

responsible people of the district came
to know one another and learned to

work successfully for the amelioration

of the sanitary and moral conditions

that pressed most objectionably upon
them. Then a Rooming House Asso-

ciation was formed, through which

lodging-house keepers were able to act

together in fixing proper rates for

rentals, in the purchase of supplies, in

many detailed matters affecting their

business, and in creating a better

2 The Lodging-House Problem in Boston. By
Albert B. Wolfe. Harvard University Press,

Cambridge.

morale for life in lodging houses.

These organizations have kept on con-

tinuously year after year, and have
been the recognized means of bringing
in a distinctly better day in the district.

With honest and fairly efficient police

action, a very decided change for the

better has been brought about so far

as forms of organized prostitution are

concerned.

Somewhat the same system has now
been introduced in all the other sections

of the city in which there are lodging

houses, with the co-operation of various

institutions specially interested in those

districts. And during the past few

years, the method has been adopted in

some seventy American cities, largely
under the initiative of the Y. W. C. A.

A very important phase of the lodg-

ing-house problem in Boston is that

which affects the students, of whom it

is estimated that there are 20,000 in the

metropolitan district away from home.
Until recently there were some of our

most reputable educational institutions

which assumed little or no responsi-

bility for the way in which their stu-

dents were housed. The spread of

knowledge and concern about the

lodging population has brought the

authorities of most of the educational

institutions to a conviction that, when

they do not provide dormitories, they
must at least protect the young people
under their care from insiduous influ-

ences in the households where they
reside. There is, however, still a sur-

prising residue of indifference on this

point. The general evil result of this

attitude is clear enough to anyone who
will take the pains to study the situa-

tion. Reports from rescue homes show
not a few students among their inmates.

After the original South End House

study of lodging-house conditions there

were two at intervals under public

auspices, one made by the municipality,
the other, with a special leaning toward



1923] THE VICE PROBLEM IN BOSTON 709

problems of vice, by the state. In

both cases, as the result of suggestion

from those who were in, though not of,

the situation, the licensing of lodging

houses was strongly urged. This

proposal was continuously objected to

by the lodging-house keepers. They
protested that they could not have

their homes entered by the police.

They were certain that the character of

their establishments would be injuri-

ously affected.

When the war came it was suggested
to the special officers of the War De-

partment that a license system would

be a definitely useful protective meas-

ure. Through their initiative, the state

government finally enacted a measure

providing that every house sheltering

more than five lodgers must be licensed.

The landladies, when they learned that

this was a war measure urged by the

national government, at once acceded;

and have been, on the whole, well

satisfied with its operation. The regis-

tration requirement, taken with the

"true name" law, has a substantial

tendency in deterring couples from

resorting to lodging houses for immoral

purposes. It has at once given protec-

tion to the large majority of good
houses and provided a weapon of great
value to the police in driving undesir-

able establishments, organized or not,

out of business. The police authorities

testify that it has been one of the most

important measures of many years for

checking the spread of immorality in

the lodging-house districts.

POLICEWOMEN

The excellent system of surveillance

by women officers during the war, with

particular attention to Boston Com-
mon, brought prominently to public
attention the need and opportunity of

regular women members of the police

force. A few such have been provided.

They are, however, considerably re-

stricted in their duties; and those who
are interested in this development are

by no means satisfied with the situation,

even as a beginning. A School of

Public Service has been organized

partly for the training of women for

appropriate police duty, and it is hoped
that within a few years there will be

such a competent body of candidates as

will make it easier both to create and
to maintain opportunities for them.

In this way progress will be made from
a fresh angle against such street solici-

tation markets as still persist. Re-

sponsible women are deeply interested

in this new field of civic service, and
are determined to work out by patient
and intelligent effort the possibilities

that can be achieved by a corps of

women officers who shall, overlapping
as little as may be upon ordinary police

functions, provide the full protection
of law against the moral dangers that

beset girls and young women at every
turn in the open life of the city.

EFFECT OF PROHIBITION

Prohibition has largely completed
the work of doing away with immoral
hotels and cafes. It represents a very

important net gain that even though
there is the much discussed drinking by
way of bravado among young people,
the open resorts whose deliberate pur-

pose was to provide all the incitements

to immorality have disappeared. A
few attempts are being made to keep

up cabarets; but since the sale of liquor
has disappeared from all such resorts

they are not able to provide the kind

of incitement which made them attrac-

tive as places for the preliminaries to

prostitution.
3 It should be said, also,

in this connection that the licensing

* There is very little association of prostitution

with the illicit liquor business; though one sees

signs that this may develop. However, the

social evil is facilitated rather by wine and beer

than by so drastic a drink as bootleg whisky.
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board is administering its duties

including the supervision of lodging
houses in a way which, while lacking
the aggressiveness in advancing the

public welfare that should characterize

an administrative authority, is cer-

tainly void of offence. This is one of

many points at which the achievement
of prohibition in destroying the or-

ganized political power of the liquor
trade is producing marked results.

The so-called "parlor" house has

practically entirely disappeared. The

background of prostitution is now
largely found in the apartment houses

in some of the newer parts of the city.

A combination of the advertising
columns of the papers with the tele-

phone is considerably used to open the

way to the knowing; and there is a
noticeable amount of solicitation on the

main thoroughfare through the apart-
ment house section. But prostitution
has certainly lost much of the appeal
that can be made through organization
and publicity. There is a special

police squad which raids such places

occasionally; but the situation is diffi-

cult to reach, and the risk is apparently
not great enough to be a serious

deterrent. It is difficult to secure

direct evidence under conditions which
allow of so much secrecy, and which,
in the nature of the case, so often limit

even the preliminaries to the violation

of the law to the cognizance of the two
individuals concerned.

The apartment house does not pro-
vide the safeguard to public interests

that is secured in the lodging house

through the responsible licensed pro-

prietor and manager. In the apart-
ment house the janitor is usually the

resident representative of the owner,
and the personal conduct of the tenants

is a matter over which he cannot and
will not exercise control. In the total,

the population of an apartment house

section is often less attached and less

responsible than that of a lodging-house
district, and the local sentiment essen-

tial to effective policing even less in

evidence. Of recent years, small apart-
ments are being increasingly taken by
women in twos and threes who
formerly lived in lodging houses, in-

cluding commercial employees in the

inferior ranks and an increasing number
of students.

For continued violations of law,
there is, of course, the abatement act,

but it is so unfortunately worded and

requires such a succession of evidence

that it is hardly available. There is a

similar handicap in the wording of the

law against idle and disorderly persons
which makes it difficult to secure the

conviction of persons engaged in street

solicitation in the apartment-house

region.

AUTOMOBILES

The automobile is increasingly be-

coming a moral danger as well as a

physical one. Offering special facilities

for solicitation on the part either of

men in the machine or of women on
the sidewalk, it can shift the scene

quickly to road houses out of town or

to isolated places in the open country.
The automobile itself, even in the city,

is increasingly utilized for immoral
relations. The peril of the "joy ride"

to girls simply out for adventure is

illustrated in not a few tragic cases. It

is felt that this general situation is one

at which women protective officers

could render telling service.

DANCE HALLS

It seems clear that dance halls are

not resorted to at present to a large

extent by the prostitute. The special

evils which they represent come of the

free and indiscriminate mingling of

young people who would ordinarily

maintain quite a range of moral

standards. The type of dances and of
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music has somewhat improved. But
there is still a sad amount of evidence

in the rescue homes and in the courts

of the train of tragedy which has its

start in these resorts. It is also not

without very definite psychological

significance that as the dance hall closes,

women of the street who have not been

inside seem to find at its exit one of the

surest opportunities of solicitation.

Police are present at all dance halls,

but their services are quite perfunctory.
Women officers should be on hand, and

could do effective work in keeping out

objectionable persons, and generally

protecting the well-meaning. It has

been suggested that known-sex offend-

ers found in dance halls should be

arrested; and that the dance halls

should close at eleven o'clock.

A representative group, including
social workers, public officials, and
dance hall proprietors, has been carry-

ing on a series of discussions with re-

gard to the dance hall problem, and
have already served to disseminate a

sentiment favorable to better standards.

Among other things, objectionable
forms of dancing are being opposed

by attractive presentations of the bet-

ter way. This committee includes a

representative of the high-class hotels,

some of whose dances are more objec-

tionable as dances than anything that

can be found in the dance halls. And
even the incidental evils are likely to

be greater where the prohibition law is

openly defied by the guests, as is some-

times the case in connection with

society balls.

One of the most decisive conclusions

in this whole matter is that the contest

is between a normally satisfying kind of

home life and neighborhood association,

on the one hand, and the excitement of

the down-town streets on the other.

We hesitate before the cost in money
and service involved in securing the

former, dull to the fact that the latter

is still more expensive. The settlement

worker sees a parable which poignantly
sets forth the principle in the young
girls without wholesome background
for their lives and this almost un-

erringly so who resort to Boston

Common, where they meet the sailor

boy with his starved social life. The

young girl is going to have her fling

nature decrees it. When she takes the

fling will she find herself in a network

of neighborhood acquaintance, loyalty,

chivalry and surveillance, with dis-

cerning and continuous initiative to

give the courting period some sort of

inspiriting resource? Or is she to cast

herself helplessly into the city's down-
town moral whirlpool?

THEATRES AND BOOKS

The more or less cynical outsider

tells us that Boston audiences crave a
low type of theatrical exhibition; but
the dramatic censorship, which rests

with the mayor's office, is exercised

with a considerable degree of vigor,
as the political following which may be

tolerant of many other things is in-

clined to be definitely stern about this.

Where City Hall lags, there is an active

and judicious group of citizens which

quite effectively intervenes. The
Watch and Ward Society, in addition

to keeping up the attack against

prostitution and its preliminaries, has

worked effectively against pornographic

printed matter of all sorts. Its latest

achievement, and one of its best, has

been the organization of a protective
committee of booksellers who endeavor
to reach a common-sense basis as to

books which they will agree together
not to sell. A committee has been

formed under the auspices of the

society, with Dr. Morton Prince as

chairman, to advise as to doubtful

publications seeking a general circula-

tion. On the side of specific positive
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education, there is the work of the

Society for Social Hygiene and that of

the state department of health in re-

lation to venereal disease.

In general, at the risk of falling too

easily into the self-satisfied Boston

attitude, I feel that ten years has

brought very substantial progress in

the fight against prostitution. Cer-

tainly prohibition has secured an in-

disputable result in reducing all arrests

for offences against chastity by nearly

one-third; and this result shows itself

in the statistics of all our public and

private agencies for the care of girls

and women. The greatest of all

desiderata has always been felt to be
the prevention of recruiting for the

prostitution ranks. That is being ac-

complished to a degree which at the

beginning of the century would have
seemed rather Utopian.

OUR LEGISLATIVE MILLS
V. THE LEGISLATIVE PROCESS IN ILLINOIS

The congestion at the close of the session analyzed and explained.

BY LEONARD D. WHITE
University of Chicago

MANY features of the general as-

sembly of Illinois suggest themselves

for discussion, from among which has

been selected an account of the law-

making process. The extraordinary

congestion of legislation at the end of

the session which is characteristic of

Illinois is the result of a complex of

causes, the complete analysis of which

has never been undertaken. 1 This

study is a preliminary attempt to il-

lustrate the "end of the session" rush

and to point out some of the reasons

which appear to contribute to it.

Although cold figures are quite in-

adequate to picture the closing scenes

of a six months' session in which a

weary legislature holds continuous

meetings for fifty or sixty hours, and

records itself in a monotonous and

apparently endless series of roll calls

1 See, however, the following: Dodd and Dodd,

Government in Illinois, pp. 131-149; Bogart and

Mathews, The Modern Commonwealth.

on bills read by title by an exhausted

clerk, while some members sleep in

nearby corridors in order to relieve

their fellow legislators during the night,

it may nevertheless be proper to begin
an analysis of causes by a statistical

picture of the result. The following
tables (which may be skipped by the

judicious reader) indicate the progress
made by the general assembly on

twenty specified dates, usually at

intervals of one week.

In Table I the steadily mounting
figures from left to right indicate

numerically the progress made from
week to week at each stage of pro-
cedure. Thus the figures in stage
one show the steady introduction of

bills and their reference to committee,
in stage six the receipt of a bill by one

house from the other, in stage ten

final passage by the second house.

RATE OF PROGRESS

In order to bring out more clearly

the rate of progress, attention should
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be turned to Table II. This table is

made up by subtracting digest one

from digest two, stage by stage, and

gives, therefore, the exact number of

bills moved along at each stage during

any specified period. Thus during
the interval covered by the second

digest, 71 bills were introduced, one

was reported from committee, one was

given first reading, and so on. The
vertical totals give week by week the

number of moves made all along the

line; thus during the interval covered

by the ninth digest, 326 moves were

made, while during the interval cov-

ered by the third digest only 61 moves
were made. The horizontal totals

give the total number of bills which

passed through any given stage; thus

1,404 bills were introduced in the two

houses, 380 went through the stage of

final reading in the second house, of

which 358 were passed and sent to the

governor for approval or disapproval.

WHAT THE TABLES SHOW

Certain facts appear from considera-

tion of these tables.

1. The peak loads stage by stage

are approximately

Stage 1 March 20-30

Stage 2-3 May 7-19

Stage 4 May 1-4-June 9

Stage 5-6 May 29-June 20

Stage 7-10 June 11-June 20

Stage 11 June 20-June 30

This indicates a steady accumula-

tion of business toward the end of the

session.

2. Bills were introduced without any

appreciable slackening until May 19,

or throughout five of the six months

of the session.

3. Each house was primarily oc-

cupied with its own bills until June 5,

the twenty-second week of the session.

No substantial number of bills passed
from one house to the other until the
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week ending April 14, following which
from ten to twenty bills were received

by each house from the other.

4. No substantial number of bills

passed the stage of second reading in

the second house (stage 9) until the
week ending May 12, the nineteenth
week of the session.

5. The latter stages of the legisla-

tive process were very seriously
crowded into nine legislative days
commencing June 11. Of the bills

that reached the second reading stage

(stage 9), 239 were dealt with from
June 11 to June 20, or 56 per cent;
of 380 bills that reached third reading
stage (stage 10), 295 were dealt with
from June 11, or 77 per cent; and of

358 bills presented to the governor,
296 were dealt with from June 11, or
82 per cent. As the result of the work
of the first 16 weeks, ten bills were
sent to the governor; during the last

nine days 296 bills were sent to him.
From June 11 to June 20, a period of

nine working days, 476 bills were
killed, 100 bills were given final pas-

sage in the house of their origin, and
296 bills were sent to the governor.
Forty per cent of the total movement
of legislation came in the month of

June.

6. The monthly record of final

passage of legislation (stage 10) by the
two houses throws further light on the
same situation.

Month Bills passed

February 3

March 5

April 21

May 88
June 318

This table indicates that from Jan-

uary to June, 62 bills were enacted,
while from June 1 to June 20, 318
bills went through the assembly.

7. The daily record of final passage
emphasizes the same point.

Bills

June 12 10

18 4

H 28

15 62

16 10

18 39

19 188

The general conclusions to be drawn
from this evidence, which is typical of

Illinois, is that on the whole the Il-

linois general assembly does the work
of general consideration of legislation
in a leisurely fashion during an ex-

tended period running from January
to about the first of June; whereupon
it enters upon a period of making
decisions in rapid succession, operating
under considerable pressure of time
and usually finally forced to enact

legislation by wholesale with only the

slightest regard for due consideration

and sometimes with only a very hazy
notion of what actually has taken

place. During the notorious end of

the session rush of 1921 it was charged
without contradiction that over a
hundred items which had never been
considered by either house before were
inserted by a conference committee in

a general appropriation act. By rule

adopted in 1923, a repetition of this

scandal is made impossible.

II

Of more interest than the statement
of results is the inquiry about causes.

Why do the citizens of Dlinois view
with each succeeding general assembly a
recurrence of this unstatesmanlike'way
of doing public business? No single
answer can be given to this question,
for many causes seem to be at work.
To some of these attention will be di-

rected in the following paragraphs.

WHY THE DELAY?

By way of elimination it may be
said at the outset that the delay of



716 NATIONAL MUNICIPAL REVIEW [December

legislation is not due to absenteeism,
as the record of attendance is on the

whole good; nor is it due to closely con-

tested party conflicts, since the Re-

publican party usually has a large

working majority; nor is it due to

excessive debate or filibustering.

Neither can it be said that delay is due
to a low standard of individual achieve-

ment among members, for while many
members are inconspicuous, yet many
able men sit in the general assembly.

Nearly a month is consumed in

making up the committees. This task

devolves upon the speaker individually,
who after his election makes a request
of members for an indication of their

preference for committee assignments.
These are slow in coming in; and once

in, usually present a difficult job in

trying to satisfy the ambition of every
member. Usually every member of

the majority party secures a committee

chairmanship in the senate; if there is a

dearth of committees, new ones are

created. Much of this delay might be

obviated by definitely charging the

party leaders in a newly elected as-

sembly with the duty of making pre-

liminary inquiries and assignments
before the opening of the session.

The committees are large and diffi-

cult to adjust to the needs of dispatch.

Quorums are not always easy to get

together, chairmen are sometimes lax,

or sometimes fail to call committees

in order to block a bill personally

objectionable; overlapping membership
makes conflicts difficult to avoid except

by frequent delay and postponement.
The distribution of work among com-
mittees is extremely uneven. Some
committees have almost nothing to do;
other committees consider hundreds of

bills. In all, 797 bills were referred to

house committees in 1923. The judi-

ciary committee handled 241, the

appropriations committee 104, the

committee on municipalities 57, on

education 52, a total of 454. That is,

four committees handled over one half

the work. On the other hand, the

committee on civil service received 9,

the committee on banks 8, on charities

4, and on military affairs 4, a total of

25.

The legislature meets during the

most of the session for only two work-

ing days. Travelling to Springfield
on Tuesday, the members work Wed-
nesday and Thursday morning, ad-

journing in time to catch the noon
train to their respective homes or

offices. These dilettante habits, ac-

centuated by occasional tours of in-

spection, give way in June to an iron

determination to plow through the

necessary legislation by the date of

final adjournment.
There is a wholly inexcusable delay

in presentation of matter for considera-

tion. Examination of stage one indi-

cates a steady flow of new propositions
from January to June. For this

members are in part responsible;

occasionally undesirable legislation is

withheld until the end of the session,

when it is hastily introduced and

quietly pressed through in the final

rush. A substantial part of the re-

sponsibility, however, falls on the

various interests and civic groups
which are really responsible for much
of the legislation introduced. Their

programs are incomplete and crystal-

lize frequently well along in the session,

rather than at the beginning of the

session.

FACTIONAL NOT PARTY DISPUTES

A substantial retardation of the

legislative process is caused by fac-

tional disputes. The dominant party
in Illinois is divided into three factions,

feeling between which at times runs

high. These factional quarrels con-

sume much time and energy in them-

selves, tend to divert the attention of
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the legislature from its real task, and
not infrequently cause the defeat of

meritorious legislation put forward by
some one group. During the present
session these factional disagreements
have been responsible in part for an

attempt to impeach the governor, for

much unwarranted influence exerted

in the legislative chambers by the

governor, for the vigorous use of the

veto power against appropriations and

legislation favoring hostile camps and
for fastening upon one house a control

which probably was not desired by the

majority.
Of greater importance in the long

run are certain deep-seated differences

of opinion among legislators concerning
the wisdom of important matters of

legislation. Bills providing an eight-

hour working day for women in certain

industries have been presented to the

last two general assemblies, and have
revealed wide divergencies of opinion,
each supported by strongly organized
interests. Long committee hearings

(picturesquely referred to as field days),
extended debates, and much parlia-

mentary manceuvering have so far

failed to secure any decision. The
enforcement of the eighteenth amend-
ment divides the legislature into a

sharply defined majority and minority.
The organization of a state police has

projected an inconclusive struggle be-

tween organized labor and organized

capital. The real or fancied diver-

gence of interest between Chicago and
down state, a matter which came to

dominate the recent constitutional

convention, appears in the work of the

legislature. The difference of opinion
between conservatives and liberals in

the matter of the method of amending
the state constitution furnishes still

further matter of controversy. In

short, as in most legislatures, there are

fundamental differences of opinion
which necessarily make progress slow.

A feeling is more or less widespread

among members of the general assem-

bly that their bills have a more favor-

able chance if brought up for final dis-

position well toward the end of the

session. This contributes materially
to the congestion of business. This

attitude is said also to be characteristic

of the older members of the general

assembly although in their case from
a different angle. In the general ex-

citement and turmoil of the last few

days they are able with their command
of parliamentary procedure and their

unseen control of the legislative ma-

chinery, arising from their familiarity

with its operation, to dictate what

legislation shall go through and what
shall be blocked.

NO ORGANIZED LEADERSHIP

Finally may be observed a general
lack of well-organized leadership within

the assembly. The governor has from

time to time supplied what the legisla-

ture failed to produce in the matter of

leadership; thus Governor Lowden
from 1917 to 1921, and Governor Small

during the session of 1921. This

leadership is not, however, always

forthcoming and has never been ade-

quate to correct the tendencies to

drift which seem to predominate.
The lieutenant governor as presiding
officer of the senate has been quite

ineffective; the speaker of the house,

on the other hand, has been able to

forward business and within limits to

guide the house. Too much depends
on the accident of factional combina-

tion in selecting the speaker and on the

personal qualities of the man to insure

adequate leadership from session to

session.

An attempt was made in December,
1922, to get together a group of anti-

Small Republican senators to take

control of the senate. Although a

sufficient number was at one time in
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accord, their ranks were soon broken
and the senate organization fell into

the hands of the Small faction. The
caucus is not a means of unifying party

leadership in Ulinois, and indeed the

party as an organization outside of the

legislature exerts little influence.

No systematic or comprehensive

program of legislation is ever laid be-

fore the general assembly. Legislation
is considered piecemeal, without any
related sequences, in no logical order,

and in no significant chronological
order. Each member introduces what-
ever bills he has prepared, or for which
he is willing to become responsible.
The bill goes to a committee, which

thereupon becomes master of its fate

until it has been reported out to the

house. The member who introduced

it then resumes charge of the bill and
undertakes to secure its passage

through the house. If successful the

bill goes to the other house and the

member must resign himself to watch
with patience the decision of another

committee and the personal efforts of

another member to carry the bill

through the second house. If finally

successful the hazard of the governor's
veto remains.

The success or failure of the bill

depends in part on its merit, more often

on the pertinacity, popularity, or skill

in negotiation possessed by its sponsor.
He may be blocked by faction or his

own ineptitude or by the opposition of

the governor; but he can appeal to no

organized leadership for assistance.

There is no time limit on the commit-

tees; they may report at any time dur-

ing the session and as a matter of fact

some hundreds of bills are always laid

on the table at the end of a session

without any report. Unless the mem-
ber responsible for the introduction of

the bill urges committee action, the

bill probably will lie undisturbed

throughout the session; and even

though he urges action, the committee

may fail to respond.
In the matter of financial legislation

recent statutes have evolved definite

responsibilities. An executive budget
is drawn up for the governor by the

director of finance and sent to the

appropriations committee, the chair-

man of which has built up an effective

personal leadership in finance matters.

This is reflected in the history of the

various appropriation bills of the

recent session, of which seven were
carried through the house in March,
twelve in April, thirteen in May, and
nine in the early days of June. Mak-
ing due exception for the work of the

appropriations committee, it remains

true that on the whole the state

legislature is leaderless; and deprived
of energetic direction it tends to drift

until it finally comes to a day of

reckoning. The accounts are then

balanced by feverish activity combined
with a minimum of consideration.

Ill

GENERAL RESULTS

Some of the results of the legislative

process in Illinois may be suggested in

conclusion. Omitting to speak of the

considerable physical and mental
strain which members impose upon
themselves and the undignified and
sometimes unworthy scenes which

accompany the final hours of the ses-

sion, we may turn attention to some
of the more general results. The con-

gestion of legislation described above

necessarily leads to lack of proper con-

sideration of measures some of which
make their first appearance only in the

last week or ten days; civic organiza-

tions, the public, have no opportunity
to learn what is transpiring and conse-

quently are unable to make their voices

heard. There develops an admirable

opportunity for deception of the mem-
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bers themselves, who are frequently
seen rushing about to find someone
who will tell them how to vote. It is

said that not more than three persons

really knew what was in the Chicago
charter enacted by the Illinois As-

sembly of 1907.

The situation lends itself to manipu-
lation. It likewise lends itself to con-

trol by the old-timer, who knows the

parliamentary game, who keeps his

head and who senses the feeling of the

assembly in a way quite impossible to

the
"
green

' '

member. At this time are

discovered the possibilities of the con-

ference committee whose report, de-

livered at the last moment, is never

understood by a majority of those

voting on it.

The governor's desk is swamped
with bills awaiting his signature. Gov-
ernor Small had over two hundred to

deal with in the last two weeks of the

recent session, requiring him to give
consideration to nearly twenty per day.
In Illinois the new legislation normally
takes effect on July first; the great
bulk of it is approved by the governor
in the week immediately preceding;
and the citizen finds himself in the

awkard situation of being subject to

the penalties of a statute the publica-
tion of which is still a matter of two
months in the future.

COMMENTARY UPON THE COMPARATIVE
TAX RATES OF 177 CITIES, 1923

BY C. E. RIGHTOR
Detroit Bureau of Governmental Research

One year ago (December, 1922} the "Review" published a tabulation

of the 1922 tax rates of 32 cities in the United States and Canada,

giving the rates in detail by purpose and the total rate adjusted upon
a uniform basis for comparison.

This year, the Detroit Bureau of Governmental Research, in collecting

and tabulating the 1923 tax rates, has expanded the list to include 165

cities of the United States and 12 cities of Canada having in excess of

30,000 population. :: :: :: :: :: :: ::

THE tabulation was prepared upon
the same basis as in previous years.
The primary purpose is to make
available a statement of the total tax

burden upon property in each city,

expressing that burden in tax rates per
$1,000 of uniformly assessed property.
The subject is of particular interest at

a time when popular impression is that

contributions toward the support of

our local governmental units are an

unduly heavy drain upon both indi-

vidual and business.

To arrive at a comparable basis for

all cities, it was necessary to adjust the

given rates to a uniform 100 per cent

basis, due to varying legal bases in

some states; further adjusting accord-

ing to the estimated practical applica-
tion of the legal basis. Within the

five groups of cities recognized by the

census bureau, the cities were then

ranked according to the amount of the

tax burden so ascertained.

The resulting rates should afford a

basis of comparison, particularly
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among similarly sized cities, while a

detailed analysis of certain rates should

prove salutary for many cities. The
end sought seems a direct and simple
one, yet the compilation of the figures
belies the assumption.

In general, it is well to paraphrase
the adage: "A little knowledge of

tax rates is a dangerous thing."
The entire table contains warnings to

interpret the figures with understand-

ing and use them with caution. In
each phase of the compilation, distinct

problems and conditions arise to affect

the final figures.

TAX-LEVYING DISTRICTS

First, there is the problem of the

diversity in taxing units, each with its

own fiscal period and tax-levying and

collecting time.

A city's fiscal period begins at a
certain date, while the other sub-

divisions may have different fiscal

periods. Because the city is the pre-
dominant unit, usually with the highest
rate and of most direct concern to the

citizen, its fiscal year governs in the

tabulation. It is essential, however,
that the tax-collecting period for the

year 1923 should begin prior to Sep-
tember 1, in order that the figures

represent the tax burden during the

current year. The rates for the other

political units are entered for their

fiscal period that best expresses the

1923 burden.

In some cases the city is the taxing
unit for both the municipality and the

schools, as in Massachusetts and New
York. It is then difficult to get the

split of the rate for the two purposes,

although this might easily be furnished

upon the basis of budget requests.

Again, schools may be allotted a

percentage of all municipal revenues,
as in Atlanta, when the separate rates

must be estimated. Frequently, the

county and state levies are combined,

although division of the rates should

be possible also upon the budget basis.

Taxes are occasionally collectable

prior to the year they are to finance,

but more often from one to eighteen
months after. Many Massachusetts
cities collect taxes when the fiscal year
is nearly expired, with the result that

at the beginning of each year the

fiscal officer is authorized to borrow
on short-term loans in anticipation of

taxes, the discount on such rates in

1922 in one city of 40,000 amounting to

$22,000. Hamilton, Ontario, is an
extreme case of delayed collection.

There is a variation in the number of

governmental units property in dif-

ferent cities is called upon to support.
This is evident from the table and notes

accompanying it. As examples, Penn-

sylvania and California have no state

property tax, and Rhode Island has

no counties. Virginia cities are out-

side the boundaries of counties.

Whether these reliefs from govern-
mental machinery result in financial

relief to the taxpayer is a problem
meriting consideration.

CLASSIFICATION OF PROPERTY

A second factor affecting the total

tax rate is the tendency to classify

property.
Not in all cases reported in the table

can the total tax budget be ascertained

by applying the rate to the assessed

valuation. This is due to the fact that

realty is taxed at one rate, while

personalty may be taxed at a lower

rate. Further, there is in some in-

stances an effective, and in others a

permissive, reduction from the general

realty rate for buildings, while land

continues to bear the full rate. In the

case of personalty, intangible property

may enjoy a substantially lower rate

than tangibles. These gradations are,

of course, effective as the result of

extensive experimenting in municipal
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taxation, both in United States and

Canada. Philadelphia, Baltimore,

Pittsburgh, Duluth, and Calgary offer

a field of study in this matter. The
first two cities named continue to

recognize different rates for what are

termed urban, surburban and rural

properties. New York City exempts
certain residential construction for a

term of years, while Pittsburgh taxes

buildings at a percentage of the rate on

land.

PERSONAL PROPERTY ASSESSMENTS

There is a wide variation in the

proportion of personal property re-

ported in the assessed valuation of

cities.

This circumstance is accounted for

in part by the classification for taxing

purposes, lower rates tending to bring
out the personal property, but it de-

pends also in part upon the local

methods of assessing. The New York
cities report a personal assessment of

less than one per cent, due to the sub-

stitution of the income tax for the

property tax on this form of wealth.

Some cities are enabled to report a con-

siderable assessment of this class because

the state has not extensively appropri-
ated this source of taxation to itself.

It seems possible that the Ohio
cities have run their personalty high in

order to counteract the handicap of an

unduly restrictive tax limit law. This

brings to mind the conclusion of Law-
son Purdy, former president of the

New York Department of Taxes and
Assessments: "The easiest, safest way
to amend a constitution that limits the

power of taxation is to take out all the

limitations. Amend with a blue pen-
cil."

TRUE VALUE IN ASSESSING

As a general proposition, we are

hypocrites in the matter of assessing
at "true cash value." The constitu-

tion of most states calls for this basis

of assessment, and public officials are

loathe to report any deviation hi

practice.
The wide range of estimates from

the various cities, however, indicates

that the application of the constitu-

tional provision is seldom observed.

Yet more or less serious attempts are

being made to adhere to the standard,

and no general average may be fairly

applied to all cities. Cities subject

only to local taxation can afford to

apply the law more rigidly than those

having a state and county tax. Grow-

ing cities hard pressed for additional

taxing or bonding margins may en-

force the law in this respect. It is

difficult for large cities to keep abresat

of current market values.

Affirmed honesty in applying true

cash values, for example, places the

New Jersey cities well above the

average. Dallas, on the other hand,
concedes an unusually low basis.

Failure to reassess currently affects

satisfactory compliance with the legal

standard, Dayton, for example, re-

ports having had no general reappraisal
since 1910. Here indeed is one index

to the efficacy of the assessing pro-
cedure in any city.

THE RANGE IN FINAL RATES

The figures speak for themselves in

respect to the range from high to low

rates as adjusted for comparative pur-

poses. The highest rate reported is

for Pontiac, $46.92, while Birmingham
is lowest with a rate of $11. The

average rate for all cities is $25.

Assuming the accuracy of the high
rates shown in the table, the question

arises, What is the maximum tax rate

on property? May we expect local

governments to increase the annual

exactions from the prevailing 2.5 per
cent to as high as 4 per cent?

The story of good government to-
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day is not written in low tax rates.

Citizens are coming to recognize that

the keystone of good government is the

budget, and the tax rate is but one

means to that end. Public interest is

being directed to the program of serv-

ices and their cost, and the resulting

tax rate is secondary. This is one of

the most encouraging signs of progress
in our cities to-day.

This brings to mind the circular

recently issued by a commercial or-

ganization in a large city, which

announced :

To the individual or firm seeking an industrial

site or location, the tax rate is an important con-

sideration.

A study of the following tax rates (about

twenty cities) will reveal 's prior claim as

highly advantageous district for a manufacturing

establishment.

Here . . . the taxpayer's money is made

to yield the fullest measure of public service.

The premise is sound. But will any
individual or industry agree with the

conclusion? It is fatuous until all the

facts are known. What public serv-

ices are being performed by a city,

and what is their efficiency in dollars

spent and units of work done, as

measured in pure water, low death

rates, clean and safe streets, well-

trained and paid teachers, provision
for recreation in play areas and centers?

These and many more things are the

elements upon which the modern city

is judged as to its adaptability for

home or factory.

No final conclusions may safely be

drawn with respect to the effectiveness

of the municipal governments in any

of the cities by casual examination of

these figures. The mere citation of

the influences affecting the tax rates

should dispel any false notions of their

value as an index to public economy.
There are too many other sources of

revenue by governments. One gage
of costs is the reports being issued cur-

rently by the department of commerce,
entitled "Financial Statistics of the

City (or State) Government of ."

These sheets give the total cost,

revenues, debt and assessed valuation,
and the per capita figures also are re-

ported.
It might be suggested that such

essential factors as the tendency of

cities to pay for public works by
special assessments, to the relief of the

tax rate but not the citizens at large,

cannot be reflected in the table.

Similarly, the adoption of the pay-as-

you-go policy, followed to some extent

by many cities, with the immediate
effect of increasing the tax rate but the

ultimate effect of economy to the tax-

payer, is not apparent from the figures.

Questionnaires were submitted to

all cities over 30,000 247 cities in

United States and 13 in Canada.
From the 260 cities, data adequate
to tabulate were received from 177.

It is regretted that it was necessary to

omit the remaining 83 cities because

no replies were had or the information

was incomplete. Should demand war-

rant a compilation of the data in 1924,

it is to be hoped that replies will be

forthcoming from all the cities, and

possible errors due to misinterpretation
this year be remedied.



RECENT BOOKS REVIEWED
PUBLIC UTILITY RATES FOR 542 KANSAS CITIES.

By The League of Kansas Municipalities,

Lawrence, Kansas, 1923.

The League of Kansas Municipalities has re-

cently issued under the caption of
"
Public Utility

Rates for 542 Kansas Cities" what is probably
the most comprehensive compilation of rates

chargeable for water supply, electric light and

power, gas and telephone service for any single

state. This compilation includes in addition to

the tabulation of rates charged for the various

services, considerable data with respect to local

conditions of operation. Thus, for water supply
the source of the supply is given, method of treat-

ment employed together with the capacity of the

plant and whether or not the latter is a paying

proposition. Similar information is given for the

electric light and power plants.

A brief comment is also made on certain of the

more outstanding defects in administration such

as would be disclosed in a study of this kind and

suggestions for desirable changes in administra-

tive policy are made. It is proposed to issue

each year a supplement to this publication

thereby bringing the information up to date.

The data submitted are presented in a concise

and readily understandable form that should

make the book of value to local plant operators in

Kansas cities as well as of interest to the general

public. There is a distinct place for the sort of

educational service furnished by publications of

this kind.

WILLIAM A. BASSETT.

*
CITY CHARTER MAKING IN MINNESOTA. THE

LAW OF SPECIAL LEGISLATION AND MUNIC-
IPAL HOME RULE IN MINNESOTA. By
William Anderson, Associate Professor of

Political Science, University of Minnesota.

Published by the University, April, 1922,

and May, 1923.

These brochures are publications No. 1 and
No. 2 of the University of Minnesota Bureau for

Research in Government, of which Professor

Anderson is the director. It is to be hoped that

these initial publications will be followed by
many more.

The brochure on special legislation and home
rule is a reprint from the Minnesota Law Review,
and its flavor is distinctly legal. The reader at

all familiar with the phenomenon of special legis-

lation in our states, and the efforts to avert its

evils by constitutional prohibitions, is struck at

once by the parallel of Minnesota's experiences
with those in a number of jurisdictions. So far

as the main outlines of Dr. Anderson's study are

concerned, the history might apply with equal

accuracy to Pennsylvania, for example.
This work is divided into two major parts, as

its title indicates in fact the reprint is of two

separate articles. The part devoted to special

legislation is arranged in nine sections. In a

logical orderly manner the provisions of the first

state constitution and the several amendments
are discussed, and their ineffectiveness in avoid-

ing the evils of special legislation is made clear.

An analysis of the court decisions, with care-

ful citations, shows the influence of expediency
and the courts' frequent inconsistencies. The
greater part of the discussion naturally is devoted
to special legislation affecting municipalities.
The paper on municipal home rule is an excel-

lent summary of the efforts of the last thirty

years in Minnesota to solve the problem of pro-

viding charters suited to individual needs of

communities and avoiding at the same time the

objectionable results of special legislation. A
very full discussion of home-rule powers, also

adequately buttressed by citations, is the meat
of the discussion.

The handbook on charter making is a mine of

useful information for citizens and officials of

Minnesota municipalities. The book furnishes

in compact form the essentials for drafting a
charter for a Minnesota city. The chapters and
their subdivisions are well arranged, and are

followed by a good index, and a fairly inclusive

bibliography.

Problems such as that of separate administra-

tive boards are soundly treated. The commis-
sion plan of government, the commission-

manager plan, and proportional representation,
are other important topics well presented.
The typography and paper of City Charter

Making might well be improved in a later edition,

729
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and such solecisms as "much of the data" (in the

foreword) are especially regrettable in a univer-

sity publication.

FREDERICK P. GRUENBERG.

*
SERVICE MONOGRAPHS OF THE UNITED STATES

GOVERNMENT. By the Institute for Gov-

ernment Research, Johns Hopkins Press,

1922-23.

The Institute for Government Research has

reached the half-way mark in its Service Mono-

graphs of the United States Government. Dur-

ing 1922 and 1923 the following 26 volumes of

this sferies have been published.
1

1. The Geological Survey
2. The Reclamation Service

3. The Bureau of Mines
4. The Alaskan Engineering Commission
5. The Tariff Commission
6. The Federal Board for Vocational Edu-

cation

7. The Federal Trade Commission
8. The Steamboat-Inspection Service

9. The Weather Bureau
10. The Public Health Service

11. The National Park Service

12. The Employees' Compensation Com-
mission

13. The General Land Office

14. The Bureau of Education
15. The Bureau of Navigation
16. The Coast and Geodetic Survey
17. The Federal Power Commission
18. The Interstate Commerce Commission
19. The Railroad Labor Board
20. The Division of Conciliation

22. The Women's Bureau
23. The Office of the Supervising Architect

24. The Bureau of Pensions
25. The Bureau of Internal Revenue
26. The Bureau of Public Roads
27. The Office of the Chief of Engineers

As was once said of an important survey of the

New York Bureau of Municipal Research,

"These form a valuable series. They contain

3,837 pages and weigh 18 pounds and 4 ounces."

These monographs are prepared according to a

uniform plan. They give, first, the history of

the establishment and development of each

service; second, its functions and activities;

third, its organization for the handling of these

activities; fourth, the character of its plant; fifth,

a compilation of, or reference to, the laws and

regulations governing its operations; sixth, finan-

cial statements showing its appropriations, ex-

penditures and other data for a period of years;

and finally, a full bibliography of the sources of

1 No. 21. The Children's Bureau is in press.

information, official and private, bearing on the

service and its operations.

It is fortunate that these monographs are not

wholly descriptive in character as one might pre-

sume from reading the introduction. While no

effort is made to criticize the administration and

organization, or to recommend major changes,
the more significant volumes in the series contain

occasional suggestive critical comments. But
in the main they represent an orderly fact state-

ment of the development and present organiza-

tion and activities of the various services of the

government.
There is no need of saying that the standard of

scholarship maintained in these studies is of a

high character and that the style of publication

makes them both attractive and useful. It is

surprising that with the exception of a map of

Alaska in No. 4 and of the United States showing
national parks in No. 11, the entire series con-

tains neither map, chart, diagram nor graph.
In the foreword the staff of the Institute ex-

presses the hope that these monographs will

"automatically reveal, for example, the extent to

which work in the same field is being performed

by different services and thus furnish the infor-

mation that is essential to a consideration of the

great question of the better distribution and co-

ordination of activities among the several

departments, establishments and bureaus, and

the elimination of duplications of plant, organiza-

tion and work." One is inclined to feel, however,

that this is not one of the services which the

monographs are destined to fulfill. Is it not too

much to expect that anyone, except the trained

student of Federal administration who sets him-

self to the task, will be able to draw material even

from such available sources as the Service Mono-

graphs and to construct from them vtiid con-

clusions for the improvement of administration?

Such a process is hardly automatic. In view of

this fact does it not seem that the preparation

and publication of this series of studies lays upon
the Institute in a peculiar way the responsibility

for bringing together on the basis of this material

a critical and constructive program? That such

a study is within the scope of the work of the In-

stitute has already been amply attested by such

books as Dr. W. F. Willoughby's, "The Reor-

ganization of the Administrative Branch of the

National Government," and by other publica-

tions of the Institute.

Buried away in the standardized appendix is

the intimation that the Institute plans to make
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on the basis of the monographs certain cross-

section studies tracing through all of the govern-

ment services a single question such as technical

facilities. Synthetic studies of this character

will probably prove more valuable and suggestive

for most of us than the Service Monographs
themselves.

The monographs together with such supple-

ments as may be issued in the future to bring

them up to date are destined to become the most

authoritative and complete discussion of the

work of the various Federal services. As such

they will be of particular value to administrators

and students of administration. For this the

cause of orderly and scientific reform owes to the

Institute for Government Research and its

backers a real debt of gratitude.

LUTHER GUIJCK.

ITEMS ON MUNICIPAL ENGINEERING
EDITED BY WILLIAM A. BASSETT

Restricting the Operation of Motor Trucks on

City Pavements. The need for restricting the

operation of motor trucks over city streets is

more and more receiving the attention of city

officials. At present the operation of trucks on

certain streets is restricted by ordinance in

Columbus, Rochester, Cleveland, Buffalo, In-

dianapolis, Grand Rapids and New Orleans,

while other cities are considering similar restric-

tions. According to the Toledo City Journal,

present restrictions are based mainly on two fac-

tors traffic conditions and a desire to keep
trucks from residence streets. When the traffic

congestion is the reason, trucks are barred from

business streets unless a delivery is to be made.

In some cities, they are forbidden parkways,
boulevards and residence streets, ostensibly be-

cause of their noisy operation. Although traffic

conditions apparently have been the principal

consideration in the enactment of these ordi-

nances there is another reason for prohibiting

the operation of trucks over certain city streets

which is of equal if not greater importance. This

is to prevent the destruction of pavements not

designed to carry heavily loaded trucks. It is a

matter of common complaint that trucks have

done more to shorten the life of pavements than

any other destroying force.

The only solution of this seems to be to desig-

nate certain streets as arterial highways, pave
them with materials which will withstand truck

travel and require trucks to operate only on

these thoroughfares except when deliveries have

to be made. The rapid development of motor

transport between relatively distant cities as a

means of carrying freight and the permissible

loading of trucks have produced conditions which

perhaps can alone be met by some such plan as

the latter. However, if trucks are to be re-

stricted to certain city streets it will be necessary

to enforce rigid requirements governing parking

of vehicles along those streets. Otherwise in-

tolerable congestion of traffic is liable to result.

Furthermore, the financing of improvement work

on streets devoted to truck traffic constitutes a

special problem. The need for local regulation

of the motor truck apparently has added one

more complication to the vexatious problem of

traffic control. The economic importance alone

of this matter demands energetic action on the

part of city officials directed towards effecting an

adequate solution of the problem.

*
Simplification of Specifications for Asphaltic

Materials. Simplified practice in the grading of

asphaltic materials which will reduce from

eighty-eight to nine the grades suitable for the

construction of asphaltic pavement surfaces and

from fourteen to four the grades of materials

used as joint filler in the construction of brick

and block pavements will become effective after

January 1, 1924. This reduction in the number

of grades of these materials has been brought

about as the result of nation-wide co-operative

action on the part of engineers, contractors and

producers, following a study of the problem
which was initiated by Secretary Hoover of the

United States department of commerce. The

multiplicity and non-uniformity of specifications

for asphaltic materials has long been a source of

confusion both to engineers engaged in highway
and street work and other government officials.

These factors undoubtedly have contributed in

many cases to the use of unsuitable materials to
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meet certain conditions which almost always
result in unnecessary expense to the community
concerned. All in all the diversity in grades has

been the cause of considerable waste and the

purpose of the study made was to eliminate this

waste.

A complete report of the conference at which

the reduction in the number of asphalt varieties

was adopted is in process of printing and will be

published about December 1 by the department
of commerce as one of its series on "Elimination

of Waste in Industry." It will be entitled

"Simplified Practice Recommendation No. 4

Asphalt," and can be obtained from the superin-

tendent of documents, Government Printing

Office at Washington. The essential result of

the conference was to define and limit the pene-

tration requirements of asphaltic materials for

street surfacing and use as a filler.

The following table gives the penetration

limits as adopted:

FOB CONSTRUCTION OF SHEET ASPHALT, AS-

PHALTIC CONCRETE, AND ASPHALT MA-
CADAM PAVEMENTS, AND ALSO FOB SUBFACE

TBEATMENT

Penetration Limits

25-30 50-60 100-120

30-40 60-70 120-150

40-50 85-100 150-200

The nine ranges given are designed to meet the

varying conditions, climatic and otherwise met

with in street work.

FOB JOINT FTLLEB FOB VABIOUS TYPES OF CON-

BTBUCTION

Penetration Limits

30-50 60-70

50-60 85-100

The first is used primarily for brick pavements,
and does not require the admixture of sand,

whereas the latter three, which are identical

with three of the grades adopted for asphalt

pavement construction, are those which would

ordinarily be used in admixture with sand to

produce an asphalt grout.

In adopting these limits, it is understood that

the producer will furnish asphalts with penetra-

tion equal to the mid-point in each range, a plus

and minus tolerance from that mid-point being

acceptable to all parties, but in no case shall the

deviation exceed the limits of the grade specified.

These standards were unanimously adopted
at a general conference held at the department
of commerce on May 28, 1923, and have been

officially accepted as the standard of practice by
the highway engineers of thirty states, the Ameri-

can Society for Testing Materials, the Society

for Municipal Improvements, the American

Society of Civil Engineers, the United States

bureau of public roads, the Asphalt Association,

and five manufacturers not members of the

Asphalt Association.

The universal adoption of the above standards

should result in substantial economies in both the

production of asphalt materials and the use of

these materials on construction work. Their

general use in the preparation of pavement

specifications is to be recommended.

Restrictive Provisions in State . Constitution

an Obstacle to Securing Adequate Municipal
Water Supplies inNew Jersey. The inadequacy
of present developed water supplies in northern

New Jersey to meet the increasing needs of com-

munities located in that section of the state has

been realized for a long time by officials and en-

gineers both in government and private service.

During the past year the water shortage became

so acute as to cause serious alarm and the present

situation is one demanding prompt action to

secure additional supply in order to protect both

life and property in the communities concerned.

The matter of developing new sources of supply

has been studied by local and state officials.

The State Conservation and Development Com-
mission obtained from Allen Hazen, the promi-

nent engineer, a comprehensive report which

showed that an ample supply to meet present

and future needs could be obtained for those com-

munities by developing any one of several water-

storage possibilities. Mr. Hazen also recom-

mended that a commission be established for

the purpose of developing a supply for wholesale

distribution and also as a means of co-ordinating

the interests of the municipal and private com-

panies furnishing the present supply. No defi-

nite action has followed the report of Mr. Hazen

and there has been much criticism of public offi-

cials for their apparent neglect in meeting the

needs of the situation. That this is not the only

reason for failure to act is suggested by another

eminent engineer, Mr. Clemens Herschel, in a

letter addressed to the Engineering News-

Record which appeared in the issue of July 26,
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1923. Mr. Herschel's comments on the present
situation in New Jersey are substantially as

follows:

More than SO years ago, some cities and towns
adjacent to Boston were situated, as regards
their public water supplies, very much as are
now situated the municipalities encircling New-
ark and Jersey City. For this district in Massa-
chusetts there was created by legislative action a
Metropolitan Water Commission of three mem-
bers appointed by the governor. This board
took over the water-supply works of Boston and
acquired other water-supply property. It bor-
rowed large sums of money, issuing bonds on the
credit of the state as security. It built works
ample for the purposes of supplying water to the

Metropolitan District. It paid the interest on
the money borrowed, and paid off the principal
from the money received for the water furnished
in wholesale lots, and at wholesale prices, de-
livered to the several municipalities to be sup-
plied, Boston included. The commission, since

merged with like district commissions for main
sewerage and for parks, is still at work. Nothing
is simpler in general outline; nothing more effec-

tive, or economical. Each municipality attends
to the details arising within its own borders, the
commission selling water in wholesale quantities,
delivered to each municipality, and furnishing
the main channels by means of which it is again
removed in a sanitary manner.

Why cannot precisely the same plan of opera-
tion be engrafted on the life of the municipalities
of northern New Jersey? Why has it not long
ago been done? Why is there a continuance
from year to year of a dearth of ample sanitary
public works in northern New Jersey, conceived,
constructed, operated and paid for, in a sane
manner? The answer may be found in a portion
of Article IV of the New Jersey constitution,
which reads: "The credit of the state shall not be
directly or indirectly loaned in any case."
Therefore, instead of having commissioners with
powers of initiative to construct and operate for
them ample works of public, sanitary necessity,
the inhabitants of northern New Jersey are put
to it to get such works at all. As population in-

creases, each little municipality becomes unable
to properly care for these needs. The works
then, and thereafter, needed, must be planned
with a vision that extends far into the future,
and far beyond the boundaries of any and of all

these municipalities, and mayhap into other
states than their own. Such planning must con-
tinue indefinitely, and the commissioners must
have full powers of initiative and of condemna-
tion.

Of what need any "Jerseyman" be afraid
should a proposition be presented amending
Article IV to read: "Except for the construction,
maintenance and operation of works of water
supply and main drainage, to be owned by and
operated for the sole benefit of the people, the
credit of the state shall not be directly or in-

directly loaned."
The existing prohibition was intended, so it is

said, to prevent the legislature from extending
state aid to works of private enterprise, con-
ducted for private gain, as in the wild days of the
Camden & Amboy and other railroad ventures.
It should no longer stand in the way of the crea-
tion of sanitary works needed for the public good.
How many states of the Union have such a

clause, as this of New Jersey, in their constitu-

tions, it would require some study to determine.
It is plain that no state should throttle the con-
struction of needed sanitary public works in this
manner. All states may, instead, well follow, in
their metropolitan districts, the example of

Massachusetts, since public sanitary works, com-
prehensive as to political subdivisions served and
as to time of construction, must needs be built in
the manner described or they will not be built at
all.

New Jersey should no longer be prevented by
an antiquated clause in the constitution, designed
for a wholly different purpose, from adopting the
sole rational method for the procuring by the

people of what the people must have to live.

Buffalo's Garbage Disposal Predicament.

How far even our larger cities are from handling

garbage disposal in a proper engineering manner
is strikingly illustrated by the way Buffalo has

dilly-dallied with its local garbage disposal prob-
lem for several years past and the predicament
in which it now finds itself in consequence. In

but one detail did the city authorities act effec-

tively; they do have to their credit the calling in

of a competent sanitary engineer for advice on

garbage disposal bids, but they delayed doing
this until after bids had been received on such

very open specifications that the engineer was

compelled to spend much time and go into exten-

sive calculations in order to reduce the bids to a

comparative basis.

Although this engineer's report had been be-

fore the commission council at Buffalo for months

past, and endorsed by the city street commis-
sioner and by the council commissioner in whose

department garbage disposal falls, the commission

has not acted upon these recommendations.

Meanwhile, as has been perfectly apparent for a

considerable time past might happen, the city

has been ordered by the court to shut down its

garbage piggery on allegations that it is a nui-

sance. This order was to become effective

September 15, but the city authorities have se-

cured a hearing for September 26, on an applica-
tion for a modification of the order, and in addi-

tion have taken steps to carry the order to a

higher court. It is to be expected that the com-

plainants against the piggery will press for shut-

ting it down and that, if the court grants the city
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relief, it will be only because of sympathy for the

city in its predicament and because if the plant

were closed nuisance might be caused to a far

larger number of Buffalo people than would be

caused to the relatively few people near the pig-

gery if it were kept in operation.

The Buffalo example is so flagrant a one of fail-

ure by a city to see that garbage disposal must

be handled as an engineering problem if grave

complications and possible large and unnecessary

expense are to be avoided, that we present to our

readers a condensation of the very exceptional

report on the Buffalo bids prepared by H. P.

Eddy. The specifications on which bids were

asked were so vague and so lacking in the many
requirements necessary to make the bids com-

parable that revised estimates of cost for a 200-

ton plant were far in excess of the proposals; in

one case nearly four times as large. Additional

calculations were required before Mr. Eddy could

reach conclusions as to which method of dis-

posal, among those offered, seemed most desira-

ble. Before reaching this point, Mr. Eddy found

it advisable to eliminate entirely all of the bids

for garbage disposal by incineration. He also

found it necessary to double the city specification

allowances for the size of a plant for treating

uneaten garbage and hog manure in case a pig-

gery was decided upon.
In passing it may be noted that what will per-

haps be to most engineers a matter of great sur-

prise is that after careful consideration Mr. Eddy
concluded that in case feeding to hogs were to be

adopted, it would be wise to provide a disposal

plant for the residue one half of the daily capacity
of the total estimated amount of garbage
collected.

The most valuable of all the advice Mr. Eddy
has given to Buffalo in this matter, if only the

city will heed it and it is advice that every
other city in the country confronted with gar-

bage disposal problems should take to heart is

that the city should decide on some one scheme

of disposal, have complete designs made, and

then obtain bids for the construction of a plant

of that type and size and none other. This is

directly opposite to the general practice of

American cities. City authorities generally do

not put the matter of garbage disposal in the

hands of their own engineering force or of com-

petent consulting engineers, have- a plan de-

signed and specifications drawn and then ask for

bids, all on such a basis of site, size of plant, con-

tract guarantees, test requirements and total

annual charges, as will make it possible to com-

pare the bids received understandingly.

Few, if any, cities and none we hope as large

as Buffalo would think for a minute of asking

bids for a pumping station or a filtration plant,

to name only two kinds of engineering work, on

such vague specifications as those on which the

Buffalo garbage disposal bids were based. How
indefinite these specifications were may be seen

in part from our abstract of Mr. Eddy's report.

Had the council-commission of Buffalo at-

tempted to award the contract on the basis of

comparative bids received and many another

city has done just this sort of thing it would

almost certainly have been sadly disappointed

in the results that it would have obtained when

it came to count up the actual cost of installing

the plant and the total annual charges.

Finally, we regret to have to say that some

cities which confine their request for bids to one

general type of means of garbage disposal im-

prove upon the Buffalo specifications in degree,

only; that is, although they may eliminate utterly

different methods of doing the same sort of work,

they provide neither adequate detailed specifi-

cations or contract guarantee and acceptance

tests that will indicate with any certainty what

the plant will really accomplish in daily opera-

tion.

It is high time that our cities make some

change in their methods of treating garbage dis-

posal. It is to be hoped that after its present

experience, Buffalo before again advertising for

bids will follow Mr. Eddy's advice as to definite

plans and specifications for one type of plant.

Judging from reports of commission-council

proceedings since Mr. Eddy's report was sub-

mitted, the commission-council has not yet seen

this matter in its full and true light.

[NOTE. The above comment appeared in the

editorial columns of the Engineering News-

Record of September 20, 1923. Its discussion

of the Buffalo situation and its analysis of the

prevailing weaknesses of municipalities in deal-

ing with the matter of garbage disposal are so

timely and sound that the editorial in question is

published in full for the readers of the REVIEW.]



ITEMS OF CIVIC INTEREST
EDITED BY HARLEAN JAMES

Secretary, American Civic Association

State and City. A recent inquiry sent to funds voted by the state legislature. In Rhode

various states in the Union to ascertain whether

any state had appropriated money for the pkn
of its capital city brought returns from Califor-

nia, Colorado, Iowa, Kansas, Maine, Maryland,

Massachusetts, Michigan, Minnesota, Nebraska,

North Carolina, Ohio, Oklahoma, Pennsylvania,

Rhode Island, Texas, Wisconsin and Wyoming.
Of these eighteen states none had appropriated

money for direct participation in the pkn of the

capital city. In California in 1915 an act was

adopted by the legislature providing for a state

planning commission, but no appropriation was

ever made to such a commission though the com-

mission made two reports, one in 1916 and one in

1918. In 1921 the commission was abolished

and its powers and duties were transferred to the

state department of finance. In Colorado there

is a tax levy for meeting the expenses of public

improvements surrounding the capitol grounds
which are a part of the group of civic center

buildings. In Kansas there was for years an

effort made at each meeting of the legislature to

collect a part of the cost of paving the streets

surrounding the capitol, but the legislature never

allowed the bill. The state, however, did install

a white-way system of ornamental lamp-posts
around the state house, conforming with the

lighting system of Topeka in consideration of the

city furnishing necessary current for these lamps
forever. In Michigan there has been a measure

of co-operation between the city and state in the

improvement of streets adjoining state property.
In Minnesota the state war memorial commission

has co-operated with the city planning board,

but in the last legiskture an effort to provide for

state and city co-operation in the pkn of a capi-

tol approach failed, presumably because of kte

introduction.

In Pennsylvania the group of state buildings

might appropriately be called a "State Civic

Center," and an effort has been made further for

the state and city to co-operate in the construc-

tion of a memorial bridge from the capitol

grounds to the Hill section of Harrisburg; but

this pkn has been dekyed because of insufficient

Island an effort was made back in 1917 to pass a

kw which would harmonize the city pkn of

Providence in connection with the state capitol,

the expense to be shared by the state and city.

The report of the comission and its findings was

rejected by the legiskture. In Wisconsin about

ten years ago there was a bill pending in the

legiskture whereby the state would purchase the

ground from Capitol Park down to Lake Mo-

nona, four blocks, to be used for park purposes

and a kind of civic center. It was the pkn to

put an office building for the state on this prop-

erty and possibly a city hall. The bill did not

pass.

So far, therefore, efforts to bring about state

and city co-operation for a comprehensive city

pkn of the capital city of the state have been

limited in scope and sporadic in their nature.

National Parks Committee. There are now

about thirty organizations of national scope

represented on the National Parks Committee.

At a recent meeting in New York the committee

authorized the printing of a second and revised

edition of "A Policy for National and State

Parks, Forests and Game Refuges." It is not

surprising that with the rapid growth of these

various areas of knd the general public has re-

ceived an impression that all are beneficial with-

out stopping to define the purposes and uses of

each. But wherever public knds or public funds

are employed for the benefit of the people it is

necessary to define carefully the conditions under

which it is proper to appropriate knd and money
for different purposes. There is no field in

which good intentions may so easily carry real

danger to the parks, forests or refuges which the

promoters desire to extend and protect. As soon

as they are available, copies of this useful pocket

edition will be sent on request. Dr. George Bird

Grinnell is chairman, J. Horace McFarknd and

Robert Sterling Yard are vice-chairmen, Bar-

rington Moore is secretary and John B. Burnham
treasurer of the National Parks Committee.
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Game Refuges in Texas. Attention is called

to the excellent editorial in the November Review

of Reviews concerning the danger to two game
refuges in Texas for migratory birds which would

be incurred if pkns are matured to establish a

shooting club in the vicinity of the refuges.

*

Appalachian Trail. The Commissioners of the

Palisades Interstate Park and the New York-

New Jersey Trail Conference invited their

friends in adjoining states to attend a conference

on the Appalachian Trail, which was held at

Bear Mountain Inn, October 26-28. Mr. Ben-

ton MacKaye first proposed the building of the

Appalachian Trail some three years ago. The
trail project has been enthusiastically supported

by various outdoor groups. Volunteer workers

have scouted, cleared and marked many miles

of trails both in New England and in the Pali-

sades Interstate Park and adjoining regions.

The evenings were spent in indoor meetings be-

fore the famously hospitable fireplace, guarded

by its little iron bears and the days in scouting
over the trails through the Palisades Park.

There is something very appealing in the idea

of this trail to reach from the north to the south

peaks of the Appalachian system. It is not a

grandiose scheme for which money is being col-

lected. The trail is being made by those who
will delight in using it after the through-connec-
tions are made. It is a labor of love, and aO the

more valuable for that. In cutting the four-foot

swathe, all trees of major importance are pre-

served; the trail is made to bend to that end.

This adds a charm which no straight pathway

through the woods could command. The trail

will be quite as useful for those who love horse-

back riding as for those who walk.

*
A Ten-Thousand-Mile Motor Trip from the

Atlantic to the Pacific leaves one outstanding

impression beyond the great variety of marvelous

scenery, and that is the pride which is manifested

in the vast number of homes, both rural and
urban. The "hill homes" of Berkeley, Pied-

mont, Oakland and San Francisco, display a

variety, a picturesqueness, a cheerfulness and a

love of the "vine and fig tree" hardly equalled
in any other part of the country, and would cer-

tainly qualify as prize winners in the "moderate-

income" class of American homes. The news

that some forty blocks a good square mile of

the most comfortable homes of Berkeley have

burned to white ashes, destroying houses, pos-

sessions, trees and shrubbery, brings a sad regret

that this neighborhood of homes produced with

such loving care should have become a desert

waste. The same spirit which created the

neighborhood in the beginning will re-create it;

but years will be needed to give it the mellow

charm which the university town had cast over

the area adjoining the campus.
*

Printed Matter available at the offices of the

American Civic Association includes:

How to Own Your Home, a handbook for

prospective home owners, prepared by John

M. Gries and James S. Taylor and issued by
the Department of Commerce, with a fore-

word by Herbert Hoover. Limited number

for free distribution. Price at Government

Printing Office, 5 cents.

Report on Recommended Minimum Standards

for Small Dwelling Construction, prepared

by Advisory Committee on Building Codes,

Division of Building and Housing Depart-
ment of Commerce. Price, 15 cents.

New edition Standard State Zoning Enabling

Act, Division of Building and Housing,

Department of Commerce. Free.

Zoning for Iowa Cities and Towns, published

by the Iowa State College of Agriculture and

Mechanic Arts. Free.

Tourist Camps, published by the Iowa State

College of Agriculture and Mechanic Arts.

Free.

Rural Planning The Social Aspects, pub-
lished by the U. S. Department of Agricul-

ture. Free.

Plea for a City Plan, prepared by the American

Civic Association for use in Galveston,

Texas.

The National Forests of the Southern Appala-
chians What They Mean to the East and

South, issued by the Eastern District

Forester, Washington, D. C. Illustrated.

May be secured from the Government

Printing Office at 15 cents.

Attention is also called to the exceedingly useful

"Manual of Information on City Planning and

Zoning including references on regional, rural,

and national planning," by Theodore Kim ball,

issued by the Harvard University Press.
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Chicago to Sell City Documents. Under an

ordinance recently passed by the city council of

Chicago, city documents and publications of the

Municipal Reference Library will be put on sale

at a price to cover cost of paper handling and

printing. City and county officials, libraries

within the state of Illinois, newspapers and civic

organizations in Chicago may receive publica-

tions free. Sales will be in charge of Municipal

Reference Library, Frederick Rex, librarian.

This is the first ordinance of this character to be

passed by any American city.

*
How Much Did the Ku Klux Klan Figure in

the Portland Charter Election? A responsible

correspondent writes us the newspapers broad-

casted false statements when they claimed the

Ku Klux Klan secured the adoption of the city

manager charter in Portland, Maine, September
10.

The Klan simply injected itself into the situa-

tion a few days before election, held a mass meet-

ing in the city hall and informed the public it was

"for the new form of government," and desired to

help bring it about. The Committee of One
Hundred having charge of the charter campaign

repudiated this action on the part of the Klan
and declined its offer to help.

The success of the charter campaign was due

to the continued effort of the Committee of One
Hundred and the enterprising citizens of Port-

land who for two years have been conducting a

campaign along educational lines. The Portland

Press Herald gave magnificent help through its

editorial columns.

At no time was there any question of race or

religion. The citizens working for the new char-

ter were purely interested in securing greater

economy through business methods in city ad-

ministration. The campaign was conducted

along absolutely non-partisan lines. The only

negative forces were the stand pat politicians of

both parties who were reluctant to have the con-

trol of the city pass out of their hands.

*
First Report on Cleveland Election. At the

tune of going to press the count of the ballots

cast at the Cleveland P. R. election had just been

completed. The official count of first choices

began on Thursday, November 8 and in two

districts were completed by Friday and in the

other two by Saturday night. The total number
of valid ballots cast was 114,613. This was a

shrinkage of 13 per cent from the registration.

Large shrinkages occurred in other Ohio cities,

that of Cincinnati being 17 per cent.

The largest vote was received by Peter Witt,

who chose to run in the first district, though he

lives in the first. He entered political life as a

worker for Tom L. Johnson, has been a candidate

for mayor, and has a unique and energetic per-

sonality which at once assures that the sessions

of the new council will attract attention. Clay-

ton C. Townes, Republican, president of the

present city council, was elected in the first dis-

trict on the twenty-third transfer. The quota
in this district was 4,110 and six were elected;

one independent, five Republicans and a Demo-
crat.

In the second district the quota was 3,104 and

five seats to be filled. No one was elected with a

full quota of first choices. Two Republicans,

two Democrats and an independent were elected.

The third district representing central Cleve-

land gave Herman Finkle, the floor leader for the

Republicans in the present council, a huge sur-

plus of first-choice votes which, by transfer,

elected Steve Fleming, a negro, in the present

council. Maurice Maschke, the Republican

boss, had taken special pains in this district and

had spoken for James McGinty, a Democrat.

But he had to see the election of Miss Marie

Wing, who is the secretary of the Consumer's

League and who was general secretary of the

Y. W. C. A. for fifteen years.

In the fourth district, which is the eastern part

of the city, the largest number of first-choice

votes was 'obtained by John Sulzmann, the dean

of the present council. A. R. Hatton came next

with about four hundred votes over the quota of

4,201. His campaign was a very inexpensive

one, costing about $50; the bulk of this went to a

college student for getting signatures to his

nomination petition. Mrs. Helen H. Green,

county president of the W. C. T. U., was one of

the other five elected.

Maurice Maschke, Republican leader, claims a

majority of three for his party in the council, but
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it is by including several whose independence in

local affairs is a large part of their political faith.

He said, "I believe the city of Cleveknd has

elected the best city council in twenty years.

By best, I mean best equipped. Best equipped
in every way." Carl D. Friebolin, president of

the Citizens' League, used almost the same words

in a newspaper interview, saying that it was the

best city council in the last fifteen or twenty

years.

The count was completed in approximately

forty-six working hours. Invalid ballots

amounted to 7.6 per cent of the total cast.

Though a much heavier vote was cast two years

ago, 20,000 more voters helped elect candidates

at this than at that election. Disregarding the

many who voted for winners but whose ballots

were not needed to elect any of them, the num-
ber who actually shared in the election of coun-

cilmen was 85,639, or 74.8 per cent of those who
cast valid ballots.

W. T. M.
*

Results of Ohio Referendum on Important
Measures. It appears as though it will be

"over the hills to the poor house" for a number of

Ohio cities after 1928, as a result of the defeat of

the Taft law in the recent referendum election,

unless the state legislature provides Ohio munici-

palities with more operating revenues next year.

In 1924, certain rates for operating purposes
between the 10 and 15 mills now utilized by a

number of Ohio cities will lapse. These operat-

ing rates will go back inside the 10-mill limita-

tions prescribed by the Smith one per cent law.

In view of the large sinking fund requirements
which have to be paid, operating levies inside the

10 mills will certainly be decreased unless the

legislature grants some relief.

The city solicitors of the state are considering

making an appeal for a special session of the

legislature to grant the cities more operating
revenues. The Taft law, which raised the limit

from 15 to 17 mills for municipalities, would

have afforded this relief.

This referendum measure was decisively

beaten by a vote of 360,132 Yes, to 699,156 No.

At the time the Ohio Real Estate Board decided

to oppose the Taft law on the grounds that land

was bearing too great a burden of taxation and

declared that a classification tax law should be

enacted, it pledged itself to support a movement
for immediate revision of the Ohio tax law to

afford relief to municipalities as contemplated

under the Taft law. Not only the rural districts

which had been expected to vote against this

law, but many of the larger cities disapproved
this tax measure.

The workmen's compensation amendment to

the state constitution was carried by 581,907

Yes, to 514,120 No. Both labor and employers'

organizations united to promote the passage of

this bill, which in substance will entitle employees
to state compensation in case of disability even

though it results from negligence on the part of

the employer. Heretofore such cases have been

carried to the state courts with resulting high

litigation costs to the disabled employees as well

as to the employer.

Although there is considerable sentiment

favoring the theory of old-age pensions, the pro-

visions in the old-age referendum, submitted in

November, were distasteful to the voters as

evidenced in the result Yes, 387,927; No,

755,179.

In the Toledo mayoralty campaign, Mayor
Bernard F. Brough, present incumbent, running
on a "business administration platform," de-

cisively defeated Edward Cullen, present vice-

mayor, who was supported by the so-called labor

congress. The vote was 40,454 for Brough and

29,896 for Cullen. Solon T. Klotz, Socialist,

received only 2,954 votes. The total number of

votes for mayor was 73,204 against a total regis-

tration of 80,724, out of about 140,000 eligible

voters in Toledo. Mayor Brough carried with

him a friendly council and vice-mayor.

C. A. GROSSER.

*
Philadelphia Voters Authorize $71,000,000

Loan. On November 6 the voters of Philadel-

phia approved two ordinances authorizing the

creation of loans by the city totalling $71,000,-

000. One of the ordinances was for loans not ex-

ceeding $3,750,000, payable within 15 years; the

other authorized the creation of loans not exceed-

ing $67,250,000, payable within 50 years.

According to unofficial reports, the 15-year

proposition was carried by a vote of 214,359 to

24,381, while the 50-year one was approved by a

vote of 199,900 to 22,899.

The $3,750,000 authorized to be borrowed for

15 years is earmarked for six purposes, while the

$67,250,000 authorized for 50 years covers 22

purposes. Of the $71,000,000, $25,750,000 is for

transit purposes, including surface, subway, and

elevated lines, and also equipment therefor;

$9,000,000 is set aside for construction of a
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sewage disposal plant; $5,623,000 is to be used for

the Delaware River Bridge, which is being fi-

nanced jointly by the states of New Jersey and

Pennsylvania and the city of Philadelphia;

$6,000,000 is for the extension and improvement
of the water supply of the city; $5,077,000 is to

pay damages, including those already assessed,

for opening, widening, and changing the grade

of streets, construction of sewers, and condemna-

tion of property; $2,500,000 is for land and build-

ings for the department of public health; $2,000,-

000 is to be used for wharves, docks, bulkheads,

and related work; $2,000,000 is set aside for con-

structing and equipping an annex to city hall;

another $2,000,000 is to be used toward complet-

ing and equipping the city's art museum; $2,000,-

000 more is for resurfacing and repaving streets;

and still another $2,000,000 is to be used for the

construction of main sewers; $1,000,000 is for the

construction of branch sewers; $1,000,000 is to

be used toward erecting, improving, and equip-

ping free library buildings; $960,000 is to reim-

burse the general fund for certain capital ex-

penditures made, or authorized to be made,

therefrom; $500,000 is for bridges; $500,000 for

play and athletic grounds, golf courses, swimming

pools, and bathhouses; another $500,000 is for

land and buildings of the department of public

welfare; $500,000 more is set aside for the grading

of streets; still another $500,000 is to be used

toward acquiring land, buildings, and equipment
for the house of detention; and the remainder, or

$1,590,000. is allotted to six other purposes.

In accordance with the provisions of the city

charter, all of the purposes for which the $71,-

000,000 is authorized to be borrowed were certi-

fied by the city controller to city council, prior

to the passage of the loan ordinances, to be "capi-

tal expenditures and not current expenses."

The purposes provided for in the 50-year loan

ordinance were certified by the city controller

to be capital expenditures with an estimated life

to the city of "at least fifty years," whereas

those included in the 15-year loan ordinance were

certified by him as capital expenditures with an

estimated life to the city of "at least fifteen

years."

Other than requiring that "all money borrowed

and all debts otherwise incurred . . . for re-

paving or improvements of a temporary kind

shall be payable within the estimated or guaran-

teed life to the city of such repaving or such im-

provements as certified to the Council by the

City Controller," the city charter does not limit

the term of bonds to the probable life of the

assets acquired through their issuance, but per-

mits bonds to be issued for the full 50-year period

which the constitution sets as the maximum for

Philadelphia.

It is obvious that much of the property that

will be acquired with the proceeds of the bonds

approved by the voters will not have so long a

life as the city controller has certified for it, but

under the city charter the city controller's certi-

fications as to the nature and life of expenditures

are final, and not subject to review. The city

charter did not set as high standards of borrowing

as, perhaps, it should, but it went a long way
toward improving those standards. When the

charter was enacted the city had the right to issue

50-year bonds for any municipal purpose what-

ever, and the city frequently had issued 30- and

50-year bonds for ordinary current expenses.

Now it can do this only through erroneous certi-

fications, whereas formerly it was very easy to

doit.

*
The Kansas City Charter Situation. For

several years, Kansas City has seemed to be on

the verge of adopting a city manager charter.

Every once in a while, the announcement goes

out that a manager campaign is about to be

started. However, Kansas City is still without

a manager charter. Two years ago, a charter

movement actually resulted in the election of a

charter commission, but for numerous reasons,

chief of which was probably lack of organiza-

tion, the commission elected was an anti-manager
commission. The charter submitted was a

compromise, and failed of adoption.

Now it appears that another opportunity is at

hand to select a commission which will write a

manager charter for acceptance or rejection by
the voters. The present movement developed

out of a campaign for a new water-works system.

Two years ago it was decided that a complete
new water-supply system was immediately

necessary. The voters, feeling that a program
so large as contemplated should not be under the

control of the present type of city organization,

adopted a plan of a bi-partisan water commission,

independent of the mayor and council, before

they authorized the bonds for the new plant.

A year ago, the supreme court decided that the

amendment creating the bi-partisan water com-

mission was unconstitutional.

As a result of this, the citizens' committee

which had conducted the campaign for the adop-
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tion of the amendments met to determine further

steps. Among the points decided by the su-

preme court in the decision was that Kansas

City cannot amend its charter by the initiative.

The present constitutional provision relating to

home rule charters permits of amendment by the

initiative, but the court held that Kansas City's

present charter was adopted under a previous

constitutional provision which did not provide

for amendment in that way. Therefore, Kansas

City cannot now amend its charter, except by
amendments submitted by the council. This

water committee, therefore, decided that a new

charter was necessary, and it reorganized as the

Citizens' Water and Charter Committee. Two
hundred civic, business, and labor organizations

were invited to send representatives to a meeting

to enlarge the committee. A considerable num-

ber responded and formed the new organization.

Out of this, a committee of forty was selected to

carry on further activities. This committee of

forty, in turn, selected a sub-committee of seven

to recommend the form of charter to be proposed

by the general committee of forty.

This sub-committee, after considerable discus-

sion and investigation, recommended a platform

consisting of several points, the chief of which

were a city manager charter, some form of non-

partisan election, and a small, single-house coun-

cil, at least part of the members to be elected by
districts.

This report met with some objection in the

committee of forty, but was finally adopted at a

meeting on November 5. Ad executive com-

mittee of nine has been authorized to conduct the

campaign, secure signatures to, petitions, employ
whatever assistance may be necessary, and do all

things to secure the election and favorable vote

on the candidates pledged to this platform.

In order to put the question of whether a com-

mission should be elected to frame a new charter

on the ballot at a special constitutional election

'being held February 26, a
( petition signed by ap-,

proximately 23,000 registered voters must be

filed before the first of the year. If these signa-

tures are successfully secured, and the election

is called, then 30 days before the election the

committee will file the names of the 13 candidates

whom it proposes as members of the commission.

These candidates will be pledged to the city

manager platform adopted by the committee.

Other groups may select other candidates, and

the 13 receiving the highest votes will be elected,

if the question of writing a new charter is de-

cided affirmatively. The commission then has a

year in which to write the charter and submit it

to the people for ratification.

It thus appears that if the committee works

hard, and if it secures a sufficient number of sig-

natures, there will be an election on the charter

question. Also, if it can convince the people

that a manager charter is best, a manager com-

mission will be elected and a manager charter

written. The indications are that it will be suc-

cessful, since there is now, and has been for

several years, an extremely strong manager
sentiment.

WALTER MATSCHECK.

*
Results of the New York Referendum.

Five constitutional amendments and a bond issue

proposition were voted on by the people of New
York state at the election in November. In

addition, there was an important local referen-

dum in New York city and another in Buffalo.

The results show that the electorate exercised an

extraordinary amount of discrimination, and cer-

tainly demonstrated that each proposition was

considered independently of the others. More-

over, a rather astonishing number of people voted

on the referendum questions compared to the

number who voted on candidates.

The election was in an off year, only the mem-
bers of the assembly and local judges being up for

election. One state-wide judicial office was

filled, but no interest was aroused because both

of the leading parties agreed on one candidate.

Attention was, therefore, to an exceptional ex-

tent, fixed on the referendum. It may be added

that it is fortunate that constitutional amend-

ments in New York are almost always submitted

to the people in an off year.

The first constitutional amendment on the list

permitted the issuing of bond up to forty-five

million dollars for a soldier's bonus. This

amendment was carried by a substantial ma-

jority in practically all the counties of the state.

There was an overwhelming vote in its favor in

New York city. The home rule amendment

granting powers of self-government to cities,

which has been before the state for at least ten

years, was adopted by a substantial majority,

not only in the cities, but in most counties as well.

The third amendment opening up the forest

preserve for exploitation by water power and

lumber interest, which was sneaked through in

the very last week of the legislative session and

which was bitterly opposed by conservationists,
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was overwhelmed in practically every county of

the state. Final figures are not available, but

indicate the defeat of this amendment by a vote

of between two and three to one. The majority

against the amendment up state and in the rural

sections was apparently even greater than the

majority against the amendment in New York

city. The results of this vote will have a tre-

mendous influence, not only on the future of the

state forest preserve, but also on the whole

water-power question.

The fourth amendment involving the change

in the taxation section of the constitution was

aimed to dear the way for the adoption of a

single state tax on income of public utilities.

This amendment was badly worded, carried no

implication of its purpose on its face, and should

not have been submitted to the electorate in this

form. While the vote was close, it now seems

that this amendment was defeated by a small

majority.

The last of the amendments permitted in-

mates of soldiers' homes to vote in the communi-

ties in which they had resided. There was little

discussion of this amendment and it was appar-

ently carried by a substantial majority, largely

as a matter of sentiment.

The proposition for a fifty-million-dollar bond

issue for state institutions was overwhelmingly
carried partly as a result of a very comprehensive
educational campaign in its behalf. Considering

the natural aversion of the rural districts to

spending state money, the affirmative vote for

this proposition was very unusual, and shows

that there is little fundamental difference in point

of view between rural and urban communities

on an important social question if this question is

carefully and impartially explained.

In addition, New York city voted for an in-

creased minimum salary for policemen and fire-

men by a tremendous majority and Buffalo, by a

.similar vote, approved a bond issue of one million

dollars for a new building for the Institute of

Arts and Sciences.

Some cynical observers have suggested that

the people of the state are perfectly willing to

vote any amount of money in the form of bond

issues because the average voter does not know
that bond issues have any direct effect on taxes.

As a matter of fact, it is not easy to show that the

relatively small state bond issues do affect the

average taxpayer to any considerable extent,

especially in a state in which the so-called direct

tax on real property for state purposes is only

used when other revenues are insufficient and

bears little relation to the total amount of the

annual budget.

Judging by the results of the last election,

New York must be ranked among the progressive

states in the successful use of the referendum

device.

ROBERT MOSES.
*

Municipal Reporting. Municipal reporting,

its present status and its possibilities, was the

subject of a seminar conducted by Professor C.

E. Merriam at the University of Chicago last

spring. The result of the work of that group is

presented in the hope that it may act as a starting

point for further investigations in the same direc-

tion.

A survey and appraisal of the reports of eight

typical cities led to the conclusion that in those

fields where the spoilsman remains firmly en-

trenched, such as elections, the judiciary and

police, reports are either entirely lacking or are

very inadequate; that the reports lack organiza-
tion and in many cases are not indexed; that

comparisons are not made with previous years
or with other cities; that constructive suggestions
are totally lacking; and that facts are not pre-

sented sufficiently simply and graphically to ap-

peal to the ordinary reader. In brief, the mu-

nicipal report o~f to-day is merely a record of cur-

rent events, and usually a very incomplete and

uninteresting one.

The more interesting side of the work lay in

suggesting the lines along which municipal re-

porting might be developed. An analysis of the

possible functions a municipal report might serve

led to the conclusion that its most useful func-

tion would be as a measure of government effi-

ciency. If popular government is to succeed,

the voter must bp able to measure the service his

city is rendering him and to compare it with the

-service of yesterday, or with the service rendered

by other cities. Such comparisons are impossi-

ble until the things to be compared have been re-

duced to a common denominator: in other words,

until we have a yardstick or standard of measure-

ment. The financial report was taken to illus-

trate how such standards might be developed.

At the present time tax rates and per capita

expenditures are our nearest approach to stand-

ards of measurement in this field. But a tax

rate means nothing because of the wide variation

in bases of property valuation, and per capita

expenditures make no allowance for differences
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in prices and wealth from time to time and from

city to city. More scientific standards of meas-

urement might be devised by taking into con-

sideration units costs, the purchasing power of

the dollar, and community income. Tons and

square yards are the same the world over, and it

was suggested that the unit costs of street pav-

ing, coal, etc., when properly weighted to take

care of temporal and geographical fluctuations in

price, might serve as the basis for comparison
with costs in private business or in other cities.

In the same way the general trend of the burden

of government might be shown by the relation

which the total expenditures over a period of

years, weighted in accordance with the changing

value of the dollar, would bear to community in-

come, also weighted according to the changing val-

ue of the dollar; and that the real burden of the

public debt might be shown by the ratio between

the amount of the debt and community income.

Units of measurement might be worked out in

other fields of administration in the same way,
1

and it is at least conceivable that at some time

1 Progress has already been made in this direction in

the fied of education. See Ayres: An Index Number

for State School Systems, and Judd: Survey ofEducation

in Cleveland.

in the future we may be presented with an index

number of government efficiency fully as useful

as Professor Fisher's index number of prices.

The development of the art of presenting ma-

terial so that it will appeal to the average citizen

was suggested as a field offering opportunities for

infinite originality. Facts must be translated

into the language of the average citizen and

forced upon him so graphically and persistently

that he cannot forget them. Some progress was

made upon an outline of a "model" year book

which would contain useful information in popu-
lar form, special emphasis being placed upon the

use of charts and graphs. It was also suggested

that municipal "reporting" should not be con-

fined to the publication of annual reports and

year books, but that the citizen should be con-

stantly reminded of salient facts by means of

posters, car cards, movies and the radio. The
reverse side of tax receipts and vouchers, pay

checks, etc., might also be used for publicity
KIKillM

purposes. RBPiisl

Finally the point was made that reports of all

kinds should be prepared by non-partisan experts

who have no personal interest in warping facts to

win elections.

LOUISE OVERACKER.
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THE CONSTITUTIONALITY OF PROPOR-
TIONAL REPRESENTATION

THIS paper will deal briefly with a

fairly simple problem in the construc-

tion of state constitutions. We may
rule out all questions of federal con-

stitutional law, since there is nothing
in the federal constitution or statutes

which hi any way prevents the states

from providing for proportional repre-

sentation in state and local elections.

Indeed, the problem is further simpli-

fied by the fact that in the average
constitution not more than two or

three sections are directly involved.

Chief among these provisions are those

which, after stating the qualifications

of voters, go on to say that voters so

qualified may vote "in all elections"

or "for all officers.
"

Other sections

which may be involved are those which

provide for election by ballot, those

which specify whether a majority or a

plurality shall be necessary for an

election, and those which provide for

municipal control of elections.

VOTING SYSTEMS

The ordinary system of voting by
ballot in this country is one in which

every voter, marking his ballot with

X's, is permitted to state one and only
one choice among the candidates for

each of the several offices which are

elective within his district. If his

district is one which elects three

representatives in the state legislature,

he may vote one choice for each of

three candidates for these three sepa-
rate positions, or he may vote for two
or only one without spoiling his ballot.

This may be called the nontransferable

ballot system. Its purpose is plurality

rule. True majority rule, which is a

part of the popular theory of American

institutions, is not only not generally

required by our constitutions and laws,

but it is also attained, if attained at all,

only by chance. Plurality rule is, of

course, a type of minority rule. A
party which has a bare plurality of

votes in a bare majority of the districts

or wards, may get control in a legisla-

ture or a city council, although it has

the support of fewer voters than some
other party throughout the state or

city as a whole. In case of election at

large with this system of voting, a

plurality party may carry off every
office.

Various alternative systems of voting
have been proposed and a few have
been put into practice in some cases. 1

Fpr example, there have been experi-
ments with limited voting in the election

of judges, police boards, excise boards,
etc. This system, which is applicable

only where a number of officers are to

be elected from one district to identical

offices, simply limits the voter to voting
for one, or two, or some other number
less than the whole number to be
elected from the district. The purpose
is to bring about minority representa-

tion, however inaccurately. Cumula-
tive voting is in use in Illinois for electing
the members of the lower house of the

legislature, and has been attempted
also in other places. Like limited

voting, this system does not apply to

the filling of a single office, but it

differs from that system in that each

voter is allowed as many votes as there

are places to be filled but may bunch

1 For more extensive discussion of these sys-

tems, see J. R. Commons, Proportional Repre-

sentation, 2d ed; J. H. Humphreys, Proportional

Representation.
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them, or distribute them among the

candidates, according to law, as he

sees fit. The Bucklin or Grand Junc-

tion system of preferential voting may
be used either for filling a single office

or for electing from one district a num-
ber of members to one body. Whether

applied to a single office such as that of

mayor, or to such a body as a city

council, its purpose is to bring about a

true majority election. The single

transferable vote system of balloting,

commonly known as the Hare system,
works best where a number of members
are to be elected to some official body
from the same district, but this system
of voting and counting could also be

used in filling a single office. It per-

mits each voter to vote but one first

choice, one second choice, one third

choice, and so on to an unlimited num-
ber of alternative choices. In the

final count, each ballot may count but

once, and the election is determined

by the attainment of a quota of votes

of electors who unanimously agree

upon the election of the candidate.

The choice of X to the city council

need not be by first choice votes alone,

but may be brought about by the addi-

tion of some second, some third, and

some additional choices, to his first

choice votes. The purpose of this

method of voting is to bring about

proportional representation of all con-

siderable groups of voters in such

bodies as city councils, school boards,

and state legislatures.

It is not only such social reforms as

child labor laws and minimum wage
laws which have had to submit to the

test of constitutionality in this country.

Political reforms, such as primary
election laws, voting machine laws, the

registration of voters, corrupt practices

acts, the initiative, the referendum,

and the recall, have all been subjected

to the same judicial scrutiny. The
decisions which have passed upon the

four newer forms of voting, briefly

sketched above, are few in number, but

highly important. They must all be

considered here, since the courts have

treated these methods of balloting as

being similar to each other, and have

applied to them substantially the same
tests.

LIMITED VOTING THE
CONSTANTINE CASE

The system known as "limited

voting" was tried at different times

during the last century in New York

City, Boston, and other American

cities,
2 but there was no decision pass-

ing directly upon the question of con-

stitutionality until 1884. By an act

passed early in that year the Ohio

legislature provided for police boards

in certain cities to consist of the mayor
and four commissioners, the latter to

"be elected by the people," with the

proviso that "no elector shall at any
election vote for more than two persons
for such commissioners, and any ballot

containing the names of more than two

personsfor said office shallnot becounted

forany ofthe names thereon, and the four

persons receiving the highest number of

votes cast, shall be declared elected."

The purpose clearly was to give mi-

nority party representation upon the

board, but the act was attacked in the

courts for illegally limiting the rights

of voters. 3 The Ohio constitution of

1851, then in force, provided that each

qualified elector "shall be entitled to

vote at all elections.
"

The supreme court held the act un-

constitutional. It said that under the

constitution

2 McBain, Proportional Representation in

American Cities, P. S. Q., 37: 281-298, 284-5;

A. S. Bard, Matter bearing on the constitution-

ality of proportional representation in New
York, etc. (typewritten), issued by P. R.

League, Nov. 21, 1922.

3 State ex rel. v. Constantine (1884), 42 Ohio

St. 437, 51 Am. Rep. 833.
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we have no doubt that each elector is entitled to

vote for each officer, whose election is submitted

to the electors, as well as on each question that is

submitted. This implication fairly arises from

the language of the constitution itself, but is

made absolutely certain when viewed in the light

of circumstances existing at the time of its adop-

tion. No such thing as "minority representa-

tion" or "cumulative voting" was known in the

policy of this state at the time of the adoption

of this constitution in 1851. The right of each

elector to vote for a candidate for each office to

be filled at an election had never been doubted.

No effort was made by the framers of the consti-

tution to modify this right, and we think it was

intended to continue and guarantee such right

by the provision that each elector "shall be en-

titled to vote at all elections." Such right is

denied by this statute which provides for the

election of four members of the board of police

commissioners, but denies to any elector the

right to vote for more than two persons for such

commissioners.

This decision is important because

it is the first of a series directly affecting

the constitutionality of the Hare sys-

tem of voting. It asserts something
to have been probably intended by the

convention of 1851 without quoting a

word from the debates of that body.
As a matter of fact, in the year 1850

the Ohio supreme court had handed
down a decision sustaining an act which

authorized special negro school dis-

tricts in which only negroes could vote

although taxes could be levied upon the

property of all.
4 This decision almost

directly answers the assertion that

"each elector is entitled to vote for

each officer, whose election is submitted

to the electors" in the geographical
district. It may be admitted, as is

said in the Constantine case, that

"No such thing as 'minority repre-

sentation' or 'cumulative voting' was
known in the policy of this state at the

time of the adoption of this constitution

in 1851." That being the case, quite

obviously that constitution could

4 State ex rel. Eastern and Western School Di-
tricts v. City of Cincinnati (I860), 19 Ohio 178.

neither authorize nor forbid the sys-
tem of limited voting. It was simply
a thing unknown, or practically un-

known, at that time. To give this as

a reason why there should never be any
change in the system of voting by the

legislature is tantamount to saying
that things must remain as they are in

practice, without regard to what the

constitution requires them to be, until

the constitution itself makes a change.
The legislative power is thus reduced
to almost nothing. The "dead hand"
of the constitution is extended not

only to all things which the framers

knew about and forbade, but also to all

things which they did not even know
about !

In 1898 the judges of the Rhode
Island supreme court were asked to

give their opinion upon the constitu-

tionality of a bill to provide for the

election of the town council of the town
of Cumberland upon a general ticket,

with the proviso that "one person only
shall be voted for by any one elector,

"

and that
"
the five candidates receiving

the highest number of votes shall be
declared elected." The judges unani-

mously replied as follows :
6

We are of opinion that such an act would not

be constitutional. Section 1 of article 2 of the

constitution confers upon the persons possessing

the qualifications therein specified the right to

vote in the election of all civil officers, and on all

questions in all legal town or ward meetings, and

section 1 of article 7 of the amendments to the

constitution also confers upon all persons who
shall be qualified in accordance with the provi-

sions thereof the right to vote in the election of

all civil officers, and on all questions in all legally

organized town or ward meetings, ... It

will be readily seen, therefore, that such an act

as the one proposed would materially restrict the

right to vote thus conferred upon electors, and

hence would be clearly unconstitutional.

It will be observed that the Rhode
Island constitutional provisions are

Opinion of the Judges (1898), 21 R. I. A79

41 Atl. 1009.
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distinctly different from those in Ohio,

in that the former specifically say that

the qualified elector may vote for "all

civil officers and on all questions" in

the respective voting districts. The
New Jersey constitution has a similar

provision, which declares that in his

district every qualified voter "shall be

entitled to vote for all officers that now
are or hereafter may be elective by the

people." When the same question

came up in two New Jersey cases, there-

fore, the supreme court of that state

held that a provision for limited voting

for excise commissioners in cities was

"plainly an infringement" of the vot-

er's constitutional right.
6 "The consti-

tutional mandate," the court said, "is

clear and distinct.
" Some reliance was

placed upon the Constantine case. .

The only court which has taken a

contrary view on the question of

limited voting is that of Pennsylvania.
7

The 1874 constitution of that state

provides that qualified voters "shall be

entitled to vote at all elections,"

exactly as in the Ohio constitution of

1851. The Pennsylvania constitution

of 1838 used substantially the same

language. By an act passed in 1895

the legislature created a superior court,

under the supreme court and of state

wide jurisdiction, to consist of seven

judges. The latter were to be elected

by the people of the entire state, but

"No elector may vote . . . for

more than six candidates upon one

ballot for the said office." This pro-

vision guaranteed a minimum of mi-

nority representation upon the bench.

The act was assailed in the courts as an

infringement upon the right of voters.

McArdle v. Jersey City (1901), 66 N. J. L.

590, 49 Atl. 1013, 88 A. S. R. 496; State ex rel.

Bowden v. Bedell (1902}, 68 N. J. L. 451, 53

Atl. 198.

7 Commonwealth ex rel. McCormick v. Reeder

(1895), 171 Pa. St. 505, 33 Atl. 67, 33 L. R. A.

141.

. . . The court stated the question
as being this : whether the right to vote

at all elections should be construed to

"include an absolute right to vote for

every candidate (sic) of a group of

candidates for the same office?" To
answer this question in the affirmative,

said the court, would be equivalent to

enlarging the scope of the words "vote
at all elections" by adding thereto the

words "also for every candidate of a

group of candidates for the same of-

fice." This the court refused to do.

"The constitution does not say so and
has never been interpreted to so

mean.
" The court then reviewed the

history of legislation upon this point,
and pointed out that limited voting
had been used for the election of in-

spectors of elections (1839), for the

election of jury commissioners (1867),

and for the election of delegates to the

constitutional convention (1872).

The attorneys argued, however,
that since the Pennsylvania constitu-

tion itself establishes limited voting
for the election of supreme court judges,

county commissioners, the magistrates
of Philadelphia, and inspectors of

elections, under the maxim expressio
unius exclusio est alterius, such a sys-

tem of voting would be forbidden in

other cases. The court held that this

maxim did not apply. "In the cases

specified the constitution is manda-

tory; it says to the legislature in these,

enumerating them, thou shalt prescribe
the limited voting plan; in the cases not

enumerated but of the same kind it is

discretionary." In general the court

took the sound view that legislative

competency is plenary, in the absence

of clear constitutional prohibitions;
and it refused to import into the words

of the constitution a meaning which

does not appear upon their face.*

8 While there is no decision of the New York

courts which passes finally upon the constitu-

tionality of limited voting, several cases have
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CUMULATIVE VOTING

The leading case on cumulative

voting was decided in Michigan in

1890.' The Michigan constitution at

that time required that representatives
in the state legislature should be chosen

by single districts. At the same time,

no township or city could legally be

divided in the formation of representa-
tive districts. When any such place
had a population sufficient to entitle it

to two or more representatives, "then
such township or city shall elect, by
general ticket, the number of represent-
atives to which it is entitled." In
1889 the legislature enacted

That, in all elections of representatives to the

state legislature in the districts where more than

one is to be elected, each qualified elector may
cast as many votes for one candidate as there are

representatives to be elected, or may distribute

the same among the candidates as he may see

fit, and the candidates highest in votes shall be

declared elected.

The Grand Rapids district was
entitled to two representatives. It

appears that 13,164 voters cast their

ballots at the election hi that city.

The Democrats, over 7,000 in number,
appear to have voted generally for two

candidates, W. and H., giving one vote

to each. The Republican voters, over

5,000 in number, in many cases voted
"2" for Maynard, giving him 5,374

separate ballots, but a total "vote" of

8,368. The canvassers refused to

count the ballots in the manner pro-
vided for by the statute. Maynard
was credited with only 5,374 votes.

W. and H., with over 7,000 each, were

involved systems of limited voting. Demarest

v. Wickham (1875), 63 N. Y. 320; People ex rel.

Watkins v. Perley (1880), 80 N. Y. 624; People
ex rel. Woods v. Crissey (1888), 91 N. Y. 616;

People ex rel. Angerstein v. Kenney (1884), 96

N. Y. 294. See also Rathbone v. Wirth (1896),

150 N. Y. 459.
9
Maynard v. Board of Canvasser (1890),

84 Mich. 228.

declared elected. Thereupon May-
nard sought a writ of mandamus to

compel the canvassers to certify his

election.

The court held the act unconstitu-

tional. It admitted that there was no

express provision of the constitution to

invalidate the statute, and it is difficult

to ascertain just what provision of the

constitution was construed to imply
a prohibition. In general, however,
the provisions quoted above as to the

election of representatives, and the

further provisions that
"
In all elections

every male citizen . . . shall be
an elector and entitled to vote," and
that "all votes shall be given by ballot,

except for such township officers as

may be authorized by law to be other-

wise chosen," appear, separately and
in combination, to have given the court

its cue. The learned chief justice

wrote that the state constitution was
intended to guarantee

a representative form of government. The
foundation of such a system of government is

. . . that every elector entitled to cast his

ballot stands upon a complete political equality

with every other elector, and that the majority
or plurality of votes cast for any person or meas-

ure must prevail. All free representative gov-
ernments rest on this, . . . It is the consti-

tutional right of every elector, in voting for any

person to represent him in the legislature, to ex-

press his will by his ballot, and such vote shall be

of as much influence or weight in the result, as to

any candidate voted for, as the ballot and vote of

any other elector. The constitution does not

contemplate, but by implication forbids, any
elector to cast more than one vote for any candi-

date for any office. This prohibition is implied

from the system of representative government pro-

vided for in that instrument. (Italics the au-

thor's.)

Since the system of representative

government is nowhere mentioned in

the Michigan constitution, one is

tempted to quote the words of that

other distinguished former member of

the Michigan supreme court, Mr. T.
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M. Cooley, to the following effect:

Nor are the courts at liberty to declare an act

void, because in their opinion it is opposed to

a spirit supposed to pervade the constitution, but

not expressed in words. "When the funda-

mental law has not limited, either in terms or by

necessary implication, the general powers con-

ferred upon the legislature, we cannot declare a

limitation under the notion of having discovered

something in the spirit of the constitution which

is not even mentioned in the instrument."

In this case, however, the court did

have something a bit more secure and
obvious to hang its decision upon than

the vague expression
"
system of repre-

sentative government.
"

It went on to

say that the requirement of a "general
ticket" in the election of two or more

representatives from one city was a

reasonably clear prohibition of cumula-

tive voting in such places, for other-

wise the rights of voters in plural dis-

tricts would be different from those of

voters in single districts, which the

court considered contrary to the con-

stitution. In every district a voter is

entitled to vote and have his vote

counted, for each officer who is to

represent him. Even this reasoning
is not entirely conclusive, however;
for if voters within any district have

equality of voting right as among
themselves, it can make little difference

if voters in other districts have different

rights as among themselves.

One of the five judges thought that

the question of constitutionality was
not a proper one to consider hi this

case. The fifth judge wrote a vigorous
and cogent dissent. In his opinion the

court had based its decision not upon
a question of law but upon its views as

to the wisdom or policy of the legisla-

tion. He thought it was not for the

court to instruct the legislature as to

what is involved in a republican form
of government. The majority had

suggested that cumulative voting could

be validated only by a constitutional

amendment; but the dissenting judge

pointed out that if that system violated

the "republican form of government,"
not even an amendment to the state

constitution could validate it. He
denied that cumulative voting gave

unequal rights to electors. He dis-

agreed with the assertion that the con-

stitution guaranteed majority rule, or

anything like it, or that majority rule

was essential to a representative form
of government. He said, however,
that all this argument had nothing to

do with the case. The legislature had
decided all these points, and the court

had no power to pass upon the merits

of the legislation. The legislative

power was vested in the legislature.

"The legislative power so vested is all

the power before inherent in the people,

subject only to such limitations as are ex-

pressly or by necessary implication con-

tained in the constitution." Courts, he

declared, have no power to declare

acts void because they violate some
"undefined spirit of the constitution."

The Illinois constitution provides for

cumulative voting in the election of

representatives. Without such ex-

press constitutional authority the legis-

lature provided in 1889 for the estab-

lishment of sanitary districts, and for

the election of trustees therein by the

cumulative system. This method of

voting was optional, however; no
voter was compelled to cumulate his

votes. The act was held valid, but

the exact reason for the decision is not

clear. 10 On the one hand the court

considered the fact that sanitary dis-

tricts are not created by or mentioned

in the constitution. They exist only

by statutory creation and can be

organized only as required by statute.

There is no provision of the constitution re-

quiring elections, generally, to be by a majority

of persons voting, but in each article of the con-

10
People ex rel. Longenecker v. Nelson (1890),

133 111. 565.
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stitution, certain officers are named, and as to

those there are required to be elections, but as to

other officers not named, there is no requirement

or restriction in this respect.

Indeed such officers as are unknown
to the constitution might be either

appointed or elected.

It must follow, that since there is no restriction

upon the General Assembly in regard to the

mode of election of drainage trustees, it was dis-

cretionary with it to provide for their election

by cumulative vote.

The court considered also the fact

that cumulative voting was not com-

pulsory under the act.

If the act had made the cumulation of votes

compulsory, a very different question would have

been presented. In that case each voter would

be deprived of the privilege of voting at the

election of a part of the officers to be elected, and

to that extent would be excluded from his consti-

tutional right.

This statement must, however, be

considered as essentially a dictum.

These are the only decisions on the

question of the constitutionality of

cumulative voting.
11 The Maynard

case is important because it has served

as a guide in later cases involving
other methods of voting. It is un-

fortunate that the system should have
been tried out under such inauspicious
circumstances in that instance. The

attempt to apply the cumulative

method where only two representatives
were to be elected resulted, practically

speaking, in giving one member to

each party no matter what the in-

equalities in numbers between them.

This is not an attempt to justify the

decision, however.

PREFERENTIAL VOTING

About 1913 there were several ex-

periments with preferential voting.

u But see also State ex rel. Shaw v. Thompson

(1911), 21 N. D. 426, 131 N. W. 231, where a

statute was held not to provide for cumulative

voting.

There was no decision on the constitu-

tionality of the system as applied in

Cleveland. 12 Under the Duluth charter

of 1912-13, the mayor, four city com-

missioners, and municipal judges were

to be elected by the preferential ballot,

primaries being done away with. In

voting for city commissioners, no vote

was to be counted unless the voter cast

as many first choice votes as there were

places to be filled. If he voted for only
three or two or one, his vote would be

cast out. To many persons this would

appear to be a serious limitation of the

right of voters to vote, yet it was sus-

tained by a unanimous court. 11 The

power of home rule cities to regulate
their own elections, subject to the con-

stitution, was fully upheld.

With the wisdom of these charter provisions

we have no concern. They emanate from the

authority having power to legislate generally as

to such matters. They are the law unless they

run contrary to some higher law. The state

constitution is such a higher law.

The litigants were not fully satisfied

with the first decisions. In a later

case they presented squarely the ques-
tion of the constitutionality of preferen-
tial voting.

14
Following the argument

of this question, the court declared the

system to be in violation of the Minne-
sota constitution.

When the constitution was framed, and as

used in it, the word "vote" meant a choice for a

candidate by one constitutionally qualified to

exercise a choice. Since then it has meant

nothing else. It was never meant that the

u In the case of Fitzgerald v. City of Cleveland

(1913), 88 Ohio St. 338, involving the Cleveland

charter of 1913, the question was raised but not

directly decided. An evenly divided court up-

held the right of cities to regulate their own
elections.

u Farrell v. Hicken (1914), 125 Minn. 407.

147 N. W. 815; McEwen v. Prince (1914). 125

Minn. 417, 147 N. W. 275.
14 Brown v. Smallwood (1915), 130 Minn. 492,

153 N. W. 953.
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ballot of one elector, cast for one candidate,

could be of greater or less effect than the ballot

of another elector cast for another candidate.

It was to be of the same effect. It was never

thought that with four candidates one elector

could vote for the candidate of his choice, and

another elector could vote for three candidates

against him. The preferential system directly

diminishes the right of an elector to give an

effective vote for the candidate of his choice.

If he votes for him once, his power to help him

is exhausted. If he votes for other candidates

he may harm his choice, but cannot help him.

Another elector may vote for three candidates

opposed to him. The mathematical possibilities

of the application of the system to different

situations are infinite.

This decision, it will be observed,

goes directly to the question of equality
of voting right among voters in the

same voting district. This is the

fundamental problem. The Minne-
sota constitution provides that in his

district every qualified voter shall, at

any election, "be entitled to vote

. . . for all officers that now are, or

hereafter may be, elective by the peo-

ple" at such election. While this

language does not expressly say that

every vote shall be equal to every other,

there can be little doubt that such was
the intention of the language. It is

important to note, however, that there

is no system of voting which absolutely

guarantees to every voter, no matter

how ignorant, or indifferent, that his

vote will be absolutely equal to that of

every other voter. He may vote

ignorantly; he may fail to vote upon
certain offices; he may mismark his

ballot; he may entirely fail to exercise

his voting right. If he does any of

these things, his vote is in fact worth
less than that of other voters. It may
be worth nothing. The law cannot

prevent that, but neither should it

encourage inequalities. Does the sys-

tem of preferential voting do the latter?

The answer would seem to be in the

affirmative. The elector who votes

only first choice in many cases votes

most effectively. The one who votes

first, second, and third choices has

relatively less chance of electing his

first choice candidate, since his second

and third choices must be for candi-

dates other than his first choice, and
this probably means for rival candi-

dates.

In the same year the New Jersey

supreme court reached the opposite
conclusion with reference to preferen-
tial voting.

15 The requirements of the

statute involved in this case were al-

most identical with those of the charter

in the Duluth case. The New Jersey
and Minnesota constitutional provi-
sions are also practically identical.

The decision hi New Jersey was
rendered by a single justice, as required

by statute in the particular proceed-

ings. The justice ruled in the first

place that it was constitutional to re-

quire a voter to vote as many first

choices as there were places to be filled,

on the ground that the voter has no
constitutional right to fail to vote, nor

has he any constitutional right to ad-

vance the cause of any particular
candidate by voting for him alone. On
this point the justice followed the

Minnesota decision, but on the pref-
erential feature of the law he departed

widely from the Minnesota court.

The question was whether the second

and third choice provision did not

authorize the voter to vote for more
officers than there were places to be

filled, in violation of the constitution.

We quote the answer of the justice :

The manifest purpose of the act is to ascertain

the preferences of a majority of all the voters

participating in any such election, and to give

effect to that preference rather than to determine

the result by a plurality vote. The court cannot

pass upon the policy of such legislation; . . .

The conclusion I have arrived at is, that it is only

U 0rpen v. Watson (1916), 93 Atl. 853, 87

N. J. L. 69.
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the choice votes which go to make a majority
that are counted as effective votes, and as no

voter can vote for the same person but (more

than) once in expressing his different choices, he

can in no way cast more than one vote which can

be counted for each office to be filled, because

none of his other votes enter into or influence the

result. If the person for whom he votes as his

first choice has a majority of that class of votes,

and recourse is not had to the second choice

votes, no second choice vote of his has any
effect, and so if his second choice votes enter into

the majority, all of his first choice votes are void

so far as they affect any result. It is perfectly

clear that under this method of canvassing votes

to ascertain where the majority rests, the ballot

of any voter can only be counted once for any one

candidate. Therefore, the voter has not cast

a vote for two persons for the same office in

violation of any implied prohibition of the con-

stitution on this subject.

This decision was rendered without
reference to the earlier New Jersey
decisions on limited voting. Stress is

laid upon the fact that the successive

stages in counting of votes must be

kept distinct. If any candidates re-

ceive a true majority on the first count,

i.e., on the count of first choices, they
are elected, and there is nothing more
to be done as to them. If it becomes

necessary to resort to second choice

votes in order to fill the entire number
of places by majority votes, there is

still no feature of cumulative voting
involved, since no voter may vote a
second or third choice for any candi-

date for whom he cast a first choice
vote. If the system is to be attacked,

therefore, it must be either upon the

ground mentioned in the Duluth case,
or upon one of the following: That it

rejects the principle of plurality elec-

tions, which is embedded in some state

constitutions; or that it makes alterna-

tive second and third choice votes

equal in value to first choice votes when
it is necessary to count the former in

order to ascertain the true majority.
The New Jersey decision did not con-
sider these two points.

There have been several other deci-

sions in which systems of preferential

voting have been considered, but they
are not of importance here. One
arose out of an attack upon the Port-

land, Oregon, charter of 1913, which

provided for preferential voting in the
election of the city commission. 1 *

In this case it was necessary for the
court to decide only that a charter

adopted by the voters of a city has the

same standing as a law. The state

constitution authorizes the establish-

ment by law of the system of preferen-
tial voting.
The other two cases involved the use

of the preferential system in primary
elections. 17 Of course, a primary elec-

tion is designed merely to select certain

of the stronger and more popular candi-

dates as nominees, whose names shall

appear on the ballot. A primary elec-

tion is not an election to office, and does
not come under the ordinary constitu-

tional rules as to elections. One of the

purposes of the Hare system of voting,
as well as of the preferential system, is

to avoid the necessity of holding the

primary election. This is done by
permitting the voter to express all his

choices at one time on one ballot, in-

stead of compelling him to appear at

the polls several times to do this. In

Duluth, when preferential voting at

the election was declared invalid, it was

necessary to restore the primary elec-

tion. When this was done, the pri-

mary itself was made preferential.

THE HARE SYSTEM THE
KALAMAZOO CASE

We come then to the decisions in-

volving the constitutionality of what is

known as "proportional representa-
tion." It would be more accurate to

16 State ex rel. Duniway v. Portland (1913), 65

Ore. 273, 133 Pac. 62.

17 State ex rel. Zent v. Nichols (1908), 50 Wash.

508, 97 Pac. 728; Adams v. Lansdon (1910), 18

Idaho 483, 110 Pac. 280.
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speak, in this country, of the system of

the single transferable vote. The re-

sult of the use of this system should be

proportional representation, but the

same result can be obtained with more
or less accuracy by other voting sys-
tems.

The Kalamazoo case was the first to

be decided. 1 * The 1918 home rule

charter of that city, provided for a
council of seven to be elected from the

entire city as one constituency by the

Hare system of voting. The Michigan
constitution provides that "In all

elections (every qualified person) shall

be an elector and entitled to vote"
in the district where he has residence.

It is also provided that "All votes

shall be given by ballot, except for such

township officers as may be authorized

by law to be otherwise chosen."
Cities have the power to frame, adopt,
and amend their charters, but "No
city or village shall have power to

abridge the right of elective franchise.
"

In the Maynard case, explained above,
the question involved was the constitu-

tionality of cumulative voting in the

election of representatives where the

constitution provided for their election

on a "general ticket."

The decision contrary to the Hare
system in the Kalamazoo case was
based primarily on the ground that, if

seven councilmen were to be elected

from the city at large,

Each elector had the right to vote for seven

candi< lutes, by a vote not only "of equal effect

with, and no more than, the vote of every other

elector for every officer to be elected," but of

equal potential value as to each of the seven can-

didates to be voted for. The Hare system
limits Iiis ixnver to express his preference "in this

mnuner" lo but one candidate of the seven, only

permitting him to express a second choice for one

other, and so on by numerically dwindling and

weakening choices until the elector has expressed

18 Waillet ex rel. Johnson v. Upjohn (19SO). 211

Mich. 514, 179 N. W. 335.

thus "as many choices as you (he) please."
. . . While each voter can under the Hare

system vote for all candidates to express sequen-
tial choices as provided, it is evident that his

vote is primarily and positively effective for only
one candidate.

It will be readily seen that the Michi-

gan court, in construing the state con-

stitution, has practically added to the
words "In all elections (every qualified

person) shall be an elector and en-

titled to vote" the words "for every
officer who is made elective within the
district.

"
It is not enough that there

shall be equality among voters. Prac-

tically speaking, this decision is a

guarantee of plurality rule. In other

words, while other states have found it

necessary to write into their constitu-

tions in express words the right of the

voter to vote for "all officers" and the

right of the greater number to rule, in

Michigan the court has practically
written these words into a constitution

which contains neither provision.
At the same time the court had

certain additional considerations in

mind. It quoted the provisions for-

bidding cities and villages "to abridge
the right of elective franchise." Tt is

probable, however, that an act of the

legislature establishing the Hare sys-
tem would have been given equally
short shrift. It enlarged also upon the

element of chance in distributing sur-

pluses, which was assumed by the

court to result in some cases in making
votes of somewhat unequal value.

An actuary, mathematically skilled in the

application of the doctrine of chances to financial

and other affairs, might work with confidence

upon the possibilities of this system, but to the

non-expert there is force in the dictum of the

Maynard Case that it appears "too intricate and

tedious to be adopted for popular elections by
the people.

"

It asserted that the Hare system is

similar to preferential voting, and sub-

ject to the same objections as were
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pointed out in the Duluth case. To
the argument of counsel that the dis-

trict to be considered was not the en-

tire city as a geographical unit, but

the single unanimous-consent district,

"based on common opinion instead of

arbitrary geographical lines,
"
the court

gave ear but not assent, saying that,

however alluring in theory, such intangible,

undefined, theoretical demarkation by similar

thought or views is not a legal substitute for what

is in law recognized to be a voting constituency
or geographically defined representative district,

as the right of franchise has become established

under our constitution.

THE SACRAMENTO CASE

The next final court decision upon
this question was that filed in Cali-

fornia. 1 * There the supreme court,

without assignment of reasons, refused

to entertain the petition of counsel for

the city of Sacramento for a rehearing
of the case previously decided adversely
to the city by the district court of

appeal. We must, therefore, rely upon
the decision of the latter as authorita-

tively stating the law in that state.

The Sacramento charter provided for

the Hare system, under the ordinary
rules, for electing the city council of

nine members from the city at large.
It was attacked as violating the voter's

right "to vote at all elections which
are now or may hereafter be authorized

by law." It was the assertion of the

court that

The constitutional right to vote would be a

barren privilege if the legislature could limit its

exercise to one office or one proposition to be

voted on. The right to vote "at all elections"

includes the right to vote for a candidate for

every office to be filled and on every proposition

submitted. The election of nine members of the

city council is the election of persons to nine

offices as fully as if the offices were distinct in

"
People ex rel. Devine v. EVcus, Cal. District

Court of Appeal, Third District, Oct. 23, 1922;

petition for rehearing denied by supreme court

(1922), 211 Pac. 34.

name and in the duties to be discharged, and it is

as far beyond the legislative power to limit the

elector to the right of voting for one candidate

therefor as it would be in the election of state or

county officers.

The citations of authority go back to

the limited voting case of State v.

Constantine, and include also the cumu-
lative voting cases and the preferential

voting cases. Chief reliance was

placed, however, on the decision in the

Kalamazoo case. The court of appeals
decision in the Cleveland case was dis-

tinguished on the ground that in that

state cities "are given the right of local

self-government in the broadest sense.
"

The court found comfort, also, in the

statement in McCrary on Elections

"that minority representation and
cumulative voting can be provided for

only by constitutional provision."
A considerable portion of the deci-

sion was given over to a consideration of

the question whether the home rule

provisions of the California constitu-

tion do not authorize cities to regulate
their own elections to the extent of

providing for the Hare system. The
court said that the answer to this ques-
tion would depend upon the construc-

tion of section 85 of Article XI, which

is, in brief, as follows:

It shall be competent in any charter framed in

accordance with the provisions of this section,

or section eight of this article, for any city or

consolidated city and county, and plenary au-

thority is hereby granted, subject only to the

restrictions of this article, to provide therein

or by amendment thereto, the manner in which,

the method by which, the times at which, and

the terms for which the several county and

municipal officers . . . shall be elected or

appointed.

The court pointed out, however,
that the local charter must be "con-
sistent with and subject to" the con-

stitution. It also reasoned that "the
manner in which" and "the method by
which

"
officers shall be elected did not
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relate to the designation of the persons
who should be electors, nor to the

abridgment of "the constitutional

right of qualified electors to vote."

"Certainly by the adoption of section

8|, the people have not 'expressed
with irresistible clearness

'

an intention

to infringe and overthrow the funda-

mental right guaranteed by the consti-

tution to every qualified elector of

voting at all elections." It might well

be asked whether the right to vote

"at all elections" expresses with ir-

resistible clearness the right of every
voter to vote by the old method, and

by the old method alone, for every
office elective within the district.

There is one provision in the California

constitution which, in the writer's

mind, bears directly on the question
involved in the Sacramento case, but

which for some reason was not cited in

the appellate court's decision. The

provision reads as follows :

A plurality of votes given at any election shall

constitute a choice where not otherwise directed

in this constitution; provided, that it shall be

competent in all charters of cities, counties, or

cities and counties framed under the authority

of this constitution to provide the manner in

which their respective officers may be elected,

and to prescribe a higher proportion of the vote

therefor.

This section must mean something,
and it would seem to authorize cities

to provide for other than plurality

elections, which is the most important

point involved.

THE CLEVELAND CASE

The decision of the Ohio court of

appeals in the Cleveland case preceded
the California decision by a few

months. 20 The question was whether

the provision of article 5, section 1,

20 Reutener v. City of Cleveland, Ohio Court of

Appeals, Eighth District, May 6, 1922. The

writer has used a typewritten copy of the

decision.

that each properly qualified elector

shall "be entitled to vote at all elec-

tions" (this language being the same
as in the California constitution) for-

bade a city operating under a home
rule charter to provide for the Hare

system of voting. The court answered

this question as follows :

If this fifth article of the constitution stood

alone and was the sole measure of constitutional

power in the case at bar the Constantine case

might be deemed authoritative. The fifth

article of the constitution, however, is not

operative when it comes in conflict with Article

XVIII. This is true not only because by the

schedule (the) older provisions of the constitu-

tion must yield to the newer, but because the

general must yield to the particular.

The court then proceeded to review

several earlier Ohio decisions, in one of

which it was held that the power con-

ferred upon the legislature to create

schools included the power to authorize

women, in addition to men, to vote in

school elections; and in another of

which it was ruled that under article

18 a home rule city might extend to

women the right to vote for municipal
officers under the charter. 21

The fact, therefore, that a given elector may
in the first instance vote for but one candidate,

and in many instances will be limited to voting

for one only, presents no constitutional difficulty.

The court went on, quite unneces-

sarily, to explain the rights of voters

under the Hare system. It answered

the charge that the system was
"
vague,

indefinite, and incomprehensible" by
saying that while it did present some

difficulties for the judges of elections,

On the part of the elector but little more is

required than in voting the present judicial bal-

lot. . . . Most of the electors will not be

election officials, and it is no more important

that they understand the methods of tabulating

21 State ex rel. Mills v. Board of Election of

City of Columbus (1895), 9 Ohio C. C. 134;

affirmed in 54 Ohio St. 631; State ex rel. Taylor

v. French (1917), 96 Ohio St. 172.



1923] PROPORTIONAL REPRESENTATION 757

the votes than it is that voters understand the

mechanism of the voting machines in those states

where the latter are employed.

The court recognized, also, that an

element of chance enters into the dis-

tribution of transferable ballots, and
that there was a possibility that in

some cases "a particular elector's vot-

ing strength (may be) used directly

against such elector's expressed de-

sire.
"

This unproved and highly ques-
tionable assertion was followed, how-

ever, by this compensatory remark:

It must be remembered, however, that the

plan as a whole extends the elector's rights and

opportunities. In compensating for the pos-

sibility that the plan will operate against his

desires, in some instances, is the probability that

on the whole he has more adequately expressed

himself by exercising all his rights under the new

plan than if he had exercised all his rights under

the old plan. Whether or not he is paying too

much for the added privilege of expressing his

second and successive choices is, after all, a

question that this court cannot determine.

It will be understood that the state-

ments here quoted are entirely dictum.

In affirming this decision the Ohio

supreme court definitively established

the constitutionality of the Hare sys-
tem as provided for in the Cleveland
charter." The supreme court, h'ke the

court of appeals, really based its deci-

sion upon the proposition that the

power of home rule cities under article

18 of the constitution is not subject to

the provision in section 1 of article 5

that each elector shall be "entitled to

vote at all elections.
"

To hold valid this system of voting adopted

by the people of Cleveland, is merely to carry
out the plain meaning of the constitutional

provision that municipalities shall have all

powers of local self government, and to give

effect to the power which rightly takes preced-
ence over all statutes and court decisions, the

will of the people, as expressed in the organic law.

Reutener v. City of Cleveland (Ohio, S. C.,

March 6, 1923). The writer has used a type-
written copy of the decision.

The Kalamazoo case was distin-

guished on the ground that in Michigan
municipal home rule charters are

"subject to the constitution and gen-
eral laws of the state.

"

There are interesting dicta in the

supreme court decision, a few of which

may be quoted. After quoting the

provision that each voter may vote at

all elections, the court said:

On the face meaning of this section, the Hare

system of proportional representation does not

violate the Ohio constitution, for the elector is

not prevented from voting at any election. He
is entitled to vote at every municipal election,

even though his vote may be effective in the

election of fewer than the full number of candi-

dates and he has exactly the same voting power
and right as every other elector. The plaintiff

in error, however, claims that the case of State v.

Constantino . . . is an authority binding

upon this court in his favor. . . . This case

is certainly an authority against the proposition

of the defendant in error. The slight circum-

stance that cumulative voting was condemned
in the Constantine case, while it is proportional

representation that is here attacked, does not

greatly differentiate the cases. State ex rel. v.

Constantine, however, extended the plain lan-

guage of the constitution far beyond the word

meaning of the provision contained in Article V,

Section 1. To the clause "shall be entitled to

vote at all elections," it added a clause, "and
for a candidate for each office to be filled at each

election."

The court then proceeded to discuss

the home rule provision.
It is entirely clear that the friends

of the Hare system will be wise not to

rely too confidently upon their success

in Ohio. It is a splendid thing for

them to have been able to establish the

constitutionality of the system in a

large city in a pivotal state, but the

decision is hardly in the class of ex-

portable commodities. There will be
few opportunities to use it in other

states. Even in other home rule

states, such as California and Michigan,
the decisions have already gone square-

ly against the system, while in Min-
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nesota also a home rule state, there is a

decision on preferential voting which

has been construed by the attorney

general of the state to be broad enough
to forbid the Hare system of voting.

23

THE CONSTITUTIONAL RIGHTS

OF VOTERS

Enough has been said in the pre-

ceding paragraph to show how unsat-

isfactory is the law on this important

question. The question is, What is a

sound construction of the state consti-

tutional provisions on the right of

electors to vote? These provisions are

to be found in many different forms,

but it may be said in advance that in

no state constitution is there any ex-

press prohibition of proportional repre-

sentation or limited, cumulative, or

preferential voting.
24

1. There are at least six constitu-

tions (Del., Minn., Mont., Nev., N. J.,

N. Y.,) which provide, with slight

variations in language, that every
elector shall be "entitled to vote for
all officers that now are or hereafter

may be elective by the people.
"

Four

of these constitutions add "and upon
all questions which may be submitted

to the vote of the people." (Del.,

Mont., Nev., N. Y.)
2. Eleven constitutions provide that

each elector shall be "entitled to vote

at all elections." (Cal., Col., Ind.,

Iowa, Md., Mo., Ohio, Ore., Pa.,

Wash., W. Va.) The constitution of

New Mexico says: "qualified to vote

at all elections for public officers."

The Florida provision is: "be deemed
a qualified elector at all elections under

this constitution.
"

3. The constitutions of Arkansas and

Wyoming provide that every qualified

elector shall be entitled "to vote at any
13
Opinion rendered Dec. 1, 1921; see Min-

nesota Municipalities, 7:81-85.

24 The constitutional provisions can be found

tn extento in Kettleborough's State Constitutions.

election in the state,
" and the Louisiana

constitution has the same provision
with certain exceptions. In Alabama
and North Carolina the wording is:

"entitled to vote at any election by
the people." In Illinois the provision
reads: "entitled to vote ... at

any election.
"

In Georgia and Michi-

gan the provisions read, with slight

verbal differences, "shall be an elector

and entitled to register and vote at any
election by the people.

"

4. Three constitutions (Conn., Ky.,

Neb.) provide simply that every person
with certain qualifications "shall

. . . be an elector,
"

or voter. Sev-

en others provide that each such person
shall be a "qualified elector" or voter.

(Ida., Kan., Miss., N. D., Okla.,

S. D., Wis.) In six of these constitu-

tions (Kan., Ky., N. D., Okla., S. D.,

Wis.), the residence requirements are

so stated that the provision ma^ mean
that the qualified voter is entitled to

vote at any election.

5. In four states the bills or declara-

tions of rights have the provision that

every qualified person shall "have an

equal right to elect officers, and to be

elected." (Mass., N. H., S. C., Vt.)
In the same constitutions are other

provisions more particularly defining
the qualifications of voters, and stating
in some cases the titles of offices which

may be filled by election.

6. The provisions on the points here

involved in the constitutions of Ari-

zona, Louisiana, Maine, Massachu-

setts, Michigan, Mississippi, New
Hampshire, Oregon, Rhode Island,

South Carolina, Texas, Utah, and

Virginia, are either so scattered, or so

complicated, or so unusual hi some

respect, as to call for separate dis-

cussion. Unfortunately there is no

place here for this discussion.

What the writer wishes to emphasize

by this brief summary is the fact that

the pertinent provisions in the different
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state constitutions are not identical.

In the main they fall into the six large

groups outlined above, but even within

the groups there are differences in

statement which may mean differences

in meaning or intention. It is not

accurate to say that there is any uni-

form common or constitutional law

upon the points involved. In each

state the question must be studied

from the point of view of the constitu-

tional history and phraseology of that

particular state.

At the same time, if we go far enough
back, we shall find a common historical

background. In each state to-day,
with certain express exceptions in a few

states, there is a uniform set of quali-
fications for all voters. In colonial

days, however, the law and the prac-
tice were almost exactly the opposite."
In a single borough or city, different

persons might be entitled to vote as the

result of having different qualifications.

As between several boroughs in the

same colony, there might be still other

differences. People living outside of

the incorporated towns or boroughs
could qualify as voters in ways which
did not conform to those known within

such places. A voter might be quali-
fied to vote for certain officers, and not
for others. Indeed, diversity was the

rule rather than uniformity. This was
not so true in New England as else-

where, but in no single colony in early
colonial days could one point to one

single set of electoral qualifications of

uniform application in all places and to

all persons. There were different

classes of voters for different purposes.
Instead of equality there was inequal-

ity. Such tests as existed related to

property ownership, freemanship, con-

formance to religious standards, resi-

* See A. E. McKinley, The Suffrage Franchise

in the Thirteen English Colonies in America, and

C. F. Bishop, History of Elections in the Ameri-

can Colonies.

dence or attachment to the place, and
other factors.

THE RIGHT TO VOTE
ALL OFFICERS"

FOR

The long struggle between the colo-

nists and the agents of the king which
culminated in the Revolutionary War
was to some extent a leveling move-
ment. At least some of those who
participated looked forward to a society
in which the aristocracy would have
lost its power, and in which men would
be politically equal. The first state

constitutions did not reflect any im-

mediate success for this movement.
In the New York constitution of 1777

a distinction was made between those

who could legally vote for representa-
tives and those who could vote for

senators. Any male person who had a
freehold of the value of 20 pounds, or

who was a taxpayer and rented a

tenement to the value of 40 shillings

per year, was permitted to vote for

representatives. On the other hand,
none could vote for state senators un-

less he had a freehold of the value of

100 pounds." The upper house was

distinctly designed to be the represen-
tative of the propertied interests. In
the constitutional convention of 1821

there was a strong movement for estab-

lishing the equality of men. A com-
mittee dealing with the question of the

elective franchise brought in a report

recommending that

Every white male citizen of the age of twenty-
one years, who shall have resided in this state

six months next preceding any election . . .

N. Y. Const. 1777, arts. VII, X. There was
a similar distinction made in the first constitution

of North Carolina, and it may have existed else-

where. The federal constitution itself recog-

nizes this distinction, for in providing for the

election of representatives in Congress it says

they shall be chosen by the electors in each state

having "the qualifications requisite for electors

of the most numerous branch of the State legisla-

ture."
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shall be entitled to vote at such election, in the

town or ward in which he shall reside, for gov-

ernor, lieutenant-governor, senators, members

of the assembly, and all other officers who are or

may be elected by the people.
27

A few days later Mr. Erastus Root

proposed an amendment stating that

every person with certain different

qualifications "shall be entitled to

vote, in the town where they (he) may
actually reside, for any elective officer

in this state." 28 When this amend-
ment came up for debate, Mr. Ambrose

Spencer of Albany proposed to amend
it by inserting the following words

after the word "state"; "other than

for senators; and that in elections for

senators, every free male citizen, of

the age of 21 years, who shall have

been, one year next preceding the elec-

tion, an inhabitant of this state, and at

the time of offering himself as an elec-

tor, shall have an interest in law or

equity, in his own or in his wife's right,

in any lands or tenements in this state,

of the value of $250 over and above all

debts charged thereon, shall be en-

titled to vote for senators in the town
or ward in which he shall reside." 29

This proposition was supported by
Mr. Spencer, Mr. Chancellor Kent,
and several others, as necessary to give

adequate protection to property. The
senate should be the bulwark of the

propertied classes. If the same voters

were to elect both houses of the as-

sembly, what would be the utility in

having two houses? The doctrine of

equality was a radical and dangerous

thing. The disproportion between the

men of property and of no property
was daily increasing. It was predicted
that within a century, if all men were

equal in voting power, the state would

be governed by "the motley assem-

27 Debates and proceedings of the Convention,

etc., 1821, pp. 70-71.

28
Ibid., p. 106.

29
Ibid., p. 113.

blage of paupers, emigrants, journey-
man manufacturers, and those unde-

finable classes of inhabitants which a

state and city like ours is calculated to

invite." Indeed, the city of New
York would rule the, state ! There was

only one salvation. Let none but men
of property, the honest, independent,

temperate and just class of small farm-

ers and other freeholders, control the

senate. They, said the Chancellor,

"are the surest guardians of property.
"

The debate thus begun extended

over several days. It was ably sus-

tained on both sides, the exponents of

equality being rather more numerous

and cogent. The issue was clearly

understood. It was not whether every
voter should vote for every senator, or

even whether he should vote for every
one elected in his district. Not a word
was said which in any way indicated

any confusion upon this point. It was

simply the question whether there

should be one class of voters for all

purposes, or different classes of voters

for different purposes. Mr. Root's

amendment would have been more

specific and more clearly expressive of

his point if it had said: "There shall be

but one class of voters for all purposes.
No class of officers shall be chosen by
any but the general body of voters."

Or, in other words, each properly

qualified person shall be entitled "to

vote for all classes of officers" which

now are or hereafter may be elective

within the voting district. The pur-

pose was to make all voters equal, to

abolish voting classes. So far as the

debate goes, there was no intent shown

to prohibit either single district voting

or plural district voting, limited voting,

cumulative voting, preferential voting,

or the Hare system. Methods of

voting simply were not discussed.

When the vote was taken the ex-

ponents of equality among voters

showed a handsome majority. The



1923] PROPORTIONAL REPRESENTATION 761

language of Mr. Root's proposal was

slightly changed at a later date, for his

amendment was somewhat awkwardly
drawn, and his idea was embodied in

the words: "Every male citizen (having
certain qualifications) shall be entitled

to vote . . . for all officers that

now are, or hereafter may be, elective

by the people."
This provision became a part of the

New York constitution of 1821. Later

it was written into the constitutions of

other states, perhaps from a feeling

that New York's constitution was a

worthy model to copy, perhaps from
other and more obscure motives. In

Minnesota, the New York form of

words was adopted without a word of

discussion. It would be a nice piece
of historical research, which the writer

has not attempted, to go through the

constitutional debates in the other

states involved to ascertain the reasons

given for adopting the New York form
of language for conferring the right of

suffrage upon the voters. A cursory ex-

amination of some leading constitu-

tional debates leads the writer to the

conclusion that little or nothing would
be revealed with reference to the dif-

ferent methods of voting discussed in

this paper. The tentative conclusion

is that these questions were not con-

sidered at all in earlier days, and that

they have not frequently been dis-

cussed even in later conventions. If

this be true, it cannot be said that our

constitutional conventions had any
strongly-evidenced intention to forbid

these methods of voting, some of which
were scarcely known in the fore part of

the last century.

THE RIGHT TO VOTE
ELECTIONS"

IN ALL

Whatever may be the historical

explanation, it cannot be denied that

the New York form of statement gives
some ground for asserting the right of

each voter to vote effectively for each

and every officer to be elected. The
same cannot be said for the provisions
which say that a voter may vote "in

all elections," or "in any election," or

that he shall be a "qualified elector."

These phrases certainly do not indicate

upon their face any intention other

than that of establishing an equality

among electors. There is nothing in

the words used to prove the intention of

the framers to insist upon any special

system of election, or to guarantee

plurality rule under the system of the

non-transferable vote. What we know
of the history of suffrage provisions in

the colonies, and of subsequent efforts

to bring about reform, indicate clearly

the purpose of later constitution

framers to establish uniform voting

requirements and to give each voter

equality of right with every other. To
say that these provisions purposely or

even inadvertantly establish the sys-

tem of the non-transferable vote, which

must result in many cases in mere

plurality rather than majority rule, is

to assert the improbable and perhaps
the improvable. If 40 voters vote for

one candidate, 35 for another, and 25

for a third, under the non-transferable

voting system the 40 are worth more
than the 60. If this be equality then

we can say with Pliny, who was dis-

cussing voting in Rome, that "nothing
is so unequal as the equality which pre-

vails." Equality of voting right

should mean the right of the true

majority to rule, and of the minority
to be represented and heard.

ELECTIONS BY PLURALITIES

In popular elections under the sys-

tem of voting by non-transferable

ballots, it is difficult to bring about
true majority elections. In order to

obviate this difficulty a number of

states have legalized plurality elections

by constitutional provision, while
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others have done so by statute. This

is, of course, a case where principle has

had to compromise with expediency.
Wherever the constitutions establish

the legality of plurality elections, it

may be implied that the Hare system
of voting is unconstitutional. This

is, however, more certainly true of such

a system of preferential voting as was
involved in the Duluth case than of the

Hare system. The mere mention of

plurality elections seems to imply the

use of the non-transferable vote. The

particular form of wording of such

provisions needs, however, to be

studied with care. In some cases it

may be within the power of the legisla-

ture to establish by legislation the rules

of evidence to determine what shall be

considered "the highest number of

votes." The Arizona provision ap-

pears to be the most sweeping. It

provides that "In all elections held, by
the people, in this state, the person, or

persons, receiving the highest number
of legal votes shall be declared elected.

"

The antagonism in principle that

exists between the idea of plurality

elections and that of either preferential

voting or proportional representation
is referred to in several of the cases

cited above, but in no case has such a

provision been made the basis of a de-

cision. This antagonism is illustrated

also by the Oregon constitutional pro-
vision which expressly authorized both

preferential voting and proportional

representation in that state. 30

CONCLUSION

The foregoing analysis of the cases

may be made the basis for several con-

structive proposals. In the first place
it must be admitted that the constitu-

tionality of the Hare system of voting
is somewhat in doubt. In two states

30
Oregon Const., Art. II, sec. 16; adopted as

initiated amendment, 1908.

it has been declared unconstitutional.

Where this is true there is no remedy
other than that of a state constitutional

amendment, unless perchance, on re-

argument the supreme court in any
such state might be brought to reverse

itself. In the second place it must be

admitted that in the states where
voters are guaranteed the right to vote

"for all officers" elective by the people,
the language of the constitution does

give some support to the idea that the

Hare system of voting is invalid.

Should any case arise touching this

question in such a state, great stress

should be laid upon the fact that the

evident intent of this provision was not

to give each and every voter the right
to vote for each officer. The true pur-

pose seems to have been to establish

equality of right among voters. It is

interesting to note that the constitu-

tion does not say "vote for each of-

ficer" but "vote for all officers."

Third, in the states where the constitu-

tional provision merely says "vote in

all elections" or "in any election" the

intention clearly was to establish equal-

ity of right among voters and nothing
more. No evidence has yet been

presented of any intention to go farther

than this. In fact, in certain states

even this idea of equality of right has

been broken down by statutes which

have created special classes of voters

for special purposes. Such statutes

are a most serious violation of the pur-

pose of the constitutional provisions.

If any court sustains such a statute and
at the same time denies the validity of

the statutes regulating the method of

voting, the court is certainly straining

at a gnat while swallowing a camel.

The fundamental principle to be kept
in mind is that of equality of right among
voters. Stress could well be laid upon
the fact that the ordinary systems of

voting, which establish plurality rule,

destroy the equality which should exist.
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