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.. To inquire into the best form of government in the 
abstract (aa it ia called) ia not a chimerical, but a highly 
practical employment of scientific intellect; and to intro
duce into any country the best institutions which, in the 
existing state of that country, are capable of in any toler
able degree fulfilling the conditions, ia one of the moat 
rational objects to which practical dort can addreaa 
itself. "--JOHN STUART MILL. 



PREFACE 

One of the most plaguing problems confronting stndents of 
government and legislative bodies is determining the line of lis
ea\ relationships that should exist between State and loea\ govern
ments. What shall be the attitude of a State toward the fiscal 
burdens resting 80 heavily on many of its politiea\ subdivisions f 
Should an attempt be made to relieve loea\ budgets through trans
ferring centrally collected revenues to cities, counties, towns, vil
lages and ad 1100 districts f U there is to be an intergovernmental 
transfer of funds on what basis shall the exchange be made f 
Which of the three methoda--iiubventions, gtrants-in-aid, or shar
ing-appears to provide the moat expeditious method for getting 
revenues into the hands of the loea\itiesf Or, are there other 
better methods' How much attention should be given to the 
re-allocation of functions between the State and its loea\ units aa 
a solution of the fiscal problem f Upon what haais should deci
sions be made aa to whether an activity is suitable for central or 
looal administration f Should the problem of allocating func
tions or funds be contemplated in terms of existing units, or is 
there an urgent need for redefining the bounds and reconstruct
ing the administrative organization of loea\ government f 

The purpose of this study haa been to consider the nexus 
between State and loea\ revenue problems in a comprehensive 
rather than a restricted mauner. This haa necessitated inclnsion 
of the related problema of area, functiouai allocation, and admin
istrative orgamzation. 

The scope of the treatise haa, perforce, limited the field of pri
mary research. If it were not for the fact that much sod-tnming 
haa already been done in New York, preparation of a study of 
this character in a conscionable amount of time would have been 
impossible. Many of the topies here considered have been e:dlaua
tively treated in able special reports. No attempt has been made 
to re-do the work of these investigators; rather, their findings 
have beton used aa a haais for determining the nature and scope of 
central·local relationships under a modern type of loea\ govern
mpnt. 
Acknowl~ment is here made to all thoee who have assisted 

in any way in the preparation of this book. To Professor Sim
con E. Leland. under whose direction the manuaeript W88 pre
paNd, the debt of the author is heavy. Not only haa his aid .. 
adviser been invaluahle, but from his lectures deli~ at the 
Uniwrsity of Chicago many of the points of view presented 
throughout the work had their genesis. The New yor][ Tax C0m
mission has borne the entire eoat of puhlieatioD ad provided 

" 



other. financial assistance. Improvement in theoretical consis
tency, factual accuracy, and topical organization has been made 
possible through suggestions offered 1>y Professor Marshall Dim
mock of the University of Chicago, Professor M. Slade Kendrick of 
Cornell University, and Senator Seabury C. Mastick of Pleasant
ville, N. Y., all of whom have read the manuscript. Because 
these gentlemen have read and criticized the book, it does not fol
low that they are wholly in accord with the thesis. Of no small 
value has heen the advice offered by my colleagues, I. M. Labo
vitz, G. W. Mitchell, and Eugene Maynard, members of the 
research staff of the Illinois State Tax Commission. Special 
acknowledgement is given to Mr. Labovitz for suggesting the use 
of techniques developed by him in connection with a study of the 
finances of Illinois. Recognition is also due Mrs. Beulah Bailey 
Thull, a member of the research staff of the New York Tax Com
mission, for preparing a major portion of the index. The tedium of 
gathering data, checking citations, preparing tables and charts, and 
reading proof, has been greatly lightened by the indefatigable and 
capable assistance of my wife, Irene M. Malone. 

For such errors as may be found in the work the author assumes 
full responsibility. 

PAUL E. MALoNE 
Chicsgo, Illinois, June, 1937 
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INTRODUCTION 
1. Scope of the Inquiry 

Before launching upon an extended discussion of the fiscal 
aspects of State and local relationehips, it may be desirable to 
examine the proper compass of such an investigation. The 
qualifying words "fiscal aspects" narrow the field considerably, 
but at the same time introduce the embarrassing! situation of 
requiring one to choose between those governmental acts which 
have fiscal and non·fiscal significance. Instances where the State 
grants aid to its civil divisions for general or specifie purposes, 
or where the Stete collects certain taxes and shares the revenue 
with the locality, are clearly of fiscal significance. All require
ments made by the State upon the localities as to minimum levies 
that shall be laid for the support of certain functions, minimum 
salaries paid to publie servants, mandatory provision of certain 
aervioe&--all these oome easily within the purview of this study. 
Also certein devices of administrative oontrol are unmistakably 
fiscal in their oharacteristics. The power to withhold State aid, 
outline standards of performance, require the preparation of 
Jludgets, determine accounting procedure, approve plans of pub
lic works, and to call for regular fiscal reports, should be included 
without question in the category of "fiscal aspects." 

On the other hand, when the bureau head of a division of Stete 
gbvernment has power only to advise with local officials as to how 
their work can best be performed, the fiscal relationships are 
more remote. There is, however, substantial support for the posi. 
tion that advice issued by functional divisions of government in 
accordance with definite objectives worked out in advance, should 
be included in a study of State and local fiaca1 relationships. 
Advice by the department of health B8 to how a sewage disposal 
plant should be oonstructed, or suggestions from the department 
of education as to how a sehool building should be arranged, 
probably are potent forces infiuencing the amount of outla7 
which the locality will make. 

ea- lying without the eoope of this study are those functione 
"performed traditionally by the central government. Enmplea 
are the estsblishment of standards of weights and measures; regu. 
latory aots with respect to utilities, business, and financial insti· 
tutions; and military defense. It is true that there ia a fiscal rela. 
ionehip betwet'n the Stete and the locality growing out of th_ 
activities. If the Stete did not perform the service, then presum· 
ably the burden would fall on the amaller units. To admit of 
this approach to the problem, however, is to make the IlU,bject as 
broad as the wbole eategory of governmental aetion and lies 
beyond the intended limits of the present study. 

(1) 
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2. New York State as a Subject oC Investigation 

As a subject of investigation there is probably no other com· 
monwealth in the Union presenting so fertile a field for the study 
of the central government and its relations with the minor divi· 
sions as the State of New York. In the first place, it was one of 
the thirteen original colonies. Its institutions are not newly made, 
but have come to their present stage of development through an 
evolutionary process extending through three and one·quarter 
centuries. Throughout the whole of this period the conflict of 
tradition with changing social and economic conditions has been 
continuously evident. 

Second, the need for the adjustment of State dealings with its 
localities as between the metropolitan regions and the semi·urban 
areas is particularly significant in New York because of the large 
percentage of the population and wealth concentrated in rela
tively small areas. Certainly, too, adjustments need to be made 
taking into account those sparsely settled and generally decadent 
sections of the State. 

Third, the fiscal aspects of State and local relationships are 
almost as old as the history of the State itself. In 1795 the first 
State appropriations were made for aid to education,' and by 
1812 grants for common schools were permanently established.' 
Observation of the experiences growing out of 140 years of State 
aid and the resulting administrative controls, should yield a pat
tern of action valuable for determining future policies. 

Fourth, within the last few years, the State has participated 
in fiscal connections with the localities in carrying out virtually 
every major function of government. Subventions are now avail. 
able for highways, education, health, reforestation, emergency 
relief, and old-age pension.~.· In the matter of revenue collec
tion, the State collects and shares with the localities the motor 
vehicle license fees, personal and corporate income tax, financial 
institutions tax, tax on billiard parlors, tax on rcal estate brokers, 
income tax on national banks, motor fuel tax, liquor licenses, and 
gallouage taxes. Since 1919 State subventions and State-col. 
lected, locally shared taxes have amounted to more than 10 per 
cent of all local taxes loeally collected, exclusive of fees, licenses, 
and earnings of public service enterprises. In 1934 these two 
classes of State revenue amounted to 25_4 per cent.' 

Fifth, New York offers a stintulating field of investigation 
because of the almost unbounded potentialities growing out of 
its vast aggregations of wealth and generally enlill'htened citi. 
zenry. A State possessing the fil'!rt city in the United States and 
ranking first in population, manufacturing, and commerce, should 

1 C! ... ,...., p. 187 . 
• The lint aUotmeDt. from the eommon ochool fUDd were made ID 1814-

ct ... tn>, p. 181_ 
a See Table U, p. 240_ • See Table 1, p. 32. 
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develop g'Overnmental institutio~ commensurate with its eco
nomic and social potentialities. 

3. Maladjuatmenta Growing Out of Present 
Governmental Structure 

There are many urgent reasons why the basic structure of 
government in the State of New York, designed to serve the needs 
of a century ago, should be subjected to radical revision.. In the 
first place, the political boundaries of government no longer cor
respond to the spheres of economic and social interests. The 
original circumscriptions may have been settled by any num
ber of C8usea-geographical surveys, exigencies of the day, topo
graphical features of the terrain, tradition, or nothing more than 
political gerrymandering. Whatever may have been the deter
mining factor, economic deVelopment has overrun these political 
bounds. Cities have grown until they embrace one or more towns, 
counties, states, and in some instances even extend into foreign 
territory.· In New York there are fifty-four villages lying in 
more than one township; eight lie in two counties; and Saranac 
Lake village lies in two counties and three towmi.· A ephere of 
economic and social intereets haa not been defined, but if these 
villages do not in some sense represent a unified community then 
there ia little hope of deeig'llating an area with common aocial 
interests. 

The present etructure also faile to render the maximum return 
in soeial welfare on account of the eXcesrlve amount of effort 
required to influence governmental action. The number of elec
tive officiala ia 80 large that it is almost impossible for any voter 
to know the technical qualifications of an office eeeker or his atti
tude toward economic and social problems. For example, a resi
dent of Albany county may live under a complexity of govern
ment making it necessary for him to elect no less than sixty-two 
officers.' In the State, exe1uding city and State officials, there is 

I Paul Studonald .. d. n. 0-..... , of MehOJlOlilaa A ..... .. 1M 
171M'" s_, .. (N ... Yort. 18301. pp. III, 27 • 

• ct. Table ti. pp. 140-41. . 
'If • rooId ... , of A1~ oouuty ........ I_ted .. to ...... e under tho 

lurlodlotlOD of a .111_ uulOll froo high lObooi dlltriet, lire di.trie\ ... d 
Impro_on, dlotrlot. ho would lind it -rr to ehoooo tho following 
GIIIola\a b7 ballot: Sta. alliooro (8)~. lleu\onut1!""l'IIOr. -po 
11'011 ... atllorll., paoral. ...... tor and I _b1ymea. _t, oIIIclalo (II) 
-... ..... , _ oho~. diotrlrt attorn07. clerk. arrop\e, judp, 
and judp of ohUdrou'a -"I _ oIIIeialo (Ill-porn-. , Justi_ of 
the peaoe. ...... -tort, 0011_. auporia __ ' of hiP-yo, ua I _ 
.... (the ,wo la_ """" of aIIiooro ma, he -",led); oehool oIIIciaIa 
(l6)-Iowa \rust"' a 00_ oehool oIIIciola. ud I (manm1llll) _ 
for 1ImOD free IoIgh-lObool dlotrle\; opoeIU diotrIet oIIIealo (11)_ .... 
didrift CIOIIUIliuloa .............. UtI I Iml*.' lad diatrift eGlDJDiMoDen; 'rina,. oIIIcIala (0) __ • ,\I I , UIl & __ of __ ud _ _ Ia. 
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• 
an army of over 59,000 persons filling elective positions. a Again, 
the multiplicity of decentralized boards, commissit)ns, officials, and 
councilmen makes it difficult to register effectively public opinion 
through the pressure of individual or citizen groups. The points 
of watch are as numerous as the independent alfencies and 
attacks must of necessity be divided. 

a·Number of elected oftlcialB In New York (""el1J8ivo of city oftlcialB) , 
County _ials other than BUpervi80rs (51) •.••..•••.•••...••.•• 
Town official.. firsf..cIaas towns (139)· .........••...•••.••.•.... 
Town officials, ....,nd..,Iaas towns (793) •••.••••••••••••.•.••.•• 

87D" 
1,261-
7,930" 
1,425-
3324' 

37;92S-

Town supervisors (57 counties) ••••••••••••.•..•....••......••• 
Village officers (554) •••.....••••••••.•••..••.••..•..•••.•••.. 
Common·ochool oftlcialB (7,585 districts) .•....••..•.•..•.•..••.• 
Union free-school district officials (509 high school; 147 elemen-

tary) ••.......•.•••••••.•..•.•••••••.•••••...•.....•• 
Cent ... 1 rural district ollicials (132 high ochool; 11 elementary) ••• 
Village ochool official. (93 snperintendencies) ••••••••••••••••••••• 
City ochool oftlciaIB (59 cities) •••.••••••••••••••••••••••••••••• 
School directors (9311 towna) ..•••••••••••••••.•.•••.••.••••••• 

3.938" 
715' 
65&" 
854' 
932' --

Total ••••...•..•.••......••••.•.••••...••••.•...• 59,025 

• Twenty judges of children'. courta, 78 county judges, 14 apecial 
county judges, 83 snrrogates, 12 8peeial nrrogatea, 62 aherifr.. 62 
county clerk.. 5 regiater. of deeds, 82 district attorney., 4 oomptroller .. 
58 county treuur .... 51 (elected) commission ... of public welfare, and 
188 eoron ... (compiled from lltmllGl for ,he U ... f ,he LogioIGl ..... • f 
,he 8t,., •• f N.." York, 1930, pp. 678 8'.). 

'There are 44 firaf..claas towns; 95 are eligible to change from .... nd 
to first c1aes (not Including thoae adjoining a city of 300,000 popuIa
tion) •. 

• Each firaf..cl.... town elect. 4 eonnei1men, 2 jum... of the peace, 
town clerk, superintendent of highways aud receiv.. of _ and 
_onta. (The superintendent of highways and clerk may hi 
appointed. ) 

• Each aeeond..,1aao town eleeta 4 justleea of the peace, town clerk, 
eonector, superintendent of highway .. and 8 .... BSOr .. (The latter two 
types of officer. may be appointed.) (Cf. Figure 8, p. 58.) 

• Twenty4lv. snperviooro per county tat... &I all average in arriving 
at a total .. nmber for the State. 

'Each village e1ecto a mayor, 4 trueteeo, and a receiver of _ and 
....... menta. (On action of the board the Dnmber of trusteeo .... y hi 
lnereaeed to 8 In flrat. and eeeond-elau villages or rednoed to 2 In third
and fourth-elau viIIageo.) 

• Each oommon-sehool _ electa I to 3 traoteeo, clerk, &lid tas 
collector. (The latter oftIce i. aboliohed in all towns of the firot elaoo.) 
Treaonren must be elected In first-elaao towno. 

'Union free-sehool distrieta are required to elect from a to " trnot.... 
'Five elected oIBeiaie COIlBtitute the board for & eentra1 ruroI .u.. 

triet. 
• Citi .. may hove from a to " membero on tho board of edueotloD. 
'Each town within a npervioor;r dl.trict mnot elect a ochool oil ..... 

tor. 
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Revision ia needed in order that the unit east of government 
may be reduoed and the service improved. Duplication of equip
ment and services ia apparent at every tum. Each of the dif
ferent levela of government renders parallel services in almost 
every field of governmental action. The result ia duplication of 
personnel-legal, techuical, and administrative; purchase of 
equipment which can be utilized only in part; construction and 
maintenance costa unnecessarily incurred through the duplication 
of public buildinga; and competitive bidding against one another 
in the market for supplies and material&. 

Under a plan of government adminiatered by various civil and 
ad loc agencies, there ia no means whereby the apportionment of 
funds between the different functions of government can be made 
on any rational basis. Maximum welfare calls for an apportion
ment 80 that the net marginal aoeial welfare derived from a dol
lar upended for education ia equal to that derived from a dol
lar apent for sanitation, recreation, police, or fire control.' When 
the net marginal social utilities are equal, then welfare ia at a 
muimum, If all functions of government could be concentrated 
in one policy-determining body, the needs of the community conld 
be viewed more nearly as a whole and expenditure policies 
shaped accordingly, 

The arrangement ia furthermore unsatisfactory in that it does 
not permit social planning in keeping with the tenor of the day, 
Our whole philosophy as to the rOle of business and the place of 
IIOvernment in social life has been ehan!6n1l' from that of laissea 
faire to planned direction and control. The attacks of the newer 
achoola of economic thought launched against the laissea f&ire 
policy of the classieiata have been contemporancous with chang
ing notions in political thinking, This trend is refiected in the 
writings of Willoughby, W oolRY, Burgess, Wilson, and others. 

To th_ thinkel'll it appeara that the duty of the state is 
not and cannot be limited to the protection of individual inter
ests, but must be regarded as extending to acta for the 
advan_ent of the general welfare in all eases where it can 
safely ad, and that the only limitations on governmental 
action are thoae dictated by experience or the needs of the 
tim .. '" 

'l'he nfl@d for plallDing is mdent in the budgeting of upendi
turea and also in reaped to financial and eommunity programa. 
AI a resnlt of numerous amall borrowing units. lending risks are 
ine~ and in~tional costs augmented, both of whiclI are 
refiected in higher interest rate&. Overlapping units pile up 

Icr, B.p DaJto., '" ,',I. of ,...,. r' .. No .... (La.Iae, 1m) • 
... ", Ui. 

,.car"" .. Von ....... -" of "'_'r • ,....... "'-.. (N
Tort, 1101), .. all.. 
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unwieldy debt structures causing em,barrassment in periods of 
declining prices and business recession. It is certainly true, also, 
that a controlled monetary system is quite impossible of achieve
ment so long as public borrowings are not treated as an integral 
part of the whole fisco-monetary system. Community plauning 
with respect to water supply, sewage disposal, street layout, zon
ing, and recreational facilities is no more possible of realization 
under the present system of overlapping governments than is 
fiscal control. 

4. Method oE the Study 

An examination of the fiscal aspects of State and local rela
tionships calls for a two-fold treatment of the 'subject-strnctural 
and functional. The structural treatment will deal with the agen
cies of government including' the State, town, county, village, 
city, and ad MC units-how each came into existence originally, 
the growth of powers through constitutional provision or stat
utory enactment, variations in administrative organization, 
changing characteristics of functions rendered, relative fiscal 
importance of the several levels, and the inter-relations between 
the units. At the close of this section dealing with the historical 
aspects, the structure will then be reviewed in the light of the 
elements determining an area of government, and the sort of 
machinery best designed to carry out the common ends of society. 

The functional treatment will also, in part, be historical. It is 
essential that one should know when a particular service passed 
from the ,realm of private enterprise into the hands of the public, 
the unit of government which first took the function over in 
whole or in part, its fiscal importance at various stages, when the 
State first began to exhibit an interest, and the kind of fiscal 
and/or administrative control exercised. 

A study of State and local relationships must ,be, of necessity, 
largely a study of government and its functions. These fiscal 
relationships, such as, grants-in-aid, sharing of centrslly collected 
revenues, and limiting fiscal devices, are all results of the State 
placing on the locality the responsibility for certain functions of 
I!Overnment which for various reasons it has not been able to 
finance or administer satisfactorily. At the time these functions 
were allocated to the local units, conditions may have been propi
tious for a certain unit to have the respons:ibility shouldered upon 
it. A splendid illnstrstion of snch a situation is found in the 
educational problem. Starting with colonial days, edueatiou was 
la~ly a local matter. Most of the funds eame from rate billa 
and public support was a minor feature. As the &ystem devel
oped, it became a mattPr of full public respousibility and costs 
increased to the point of major importance in the public budget. 
So great have the local burdens become that the State has found 
it nece&'!8IY to assume responsibility for developing n_ 1ICI11l"eea 
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of revenue and sharing the proceeds with the unit made respon
Bible for the function. So it iB -with every State and local fiseal 
relationship. If the functionB locally performed were rediBtrib
uted, the problem of relationshipB &B existing would be materially 
different. Accordingly, in a Btudy of fiseal relationships, one iB 
confronted with the problem of proper allocation of functionB &B 

well &B adjustment of the fiscal burden under the existing divi
sion of reaponBibility. In fact, it appeara that the real crux of 
the problem lies in this aspect-the proper allocation of func
tional dutieB. Changing methods and proceasea-economic, social, 
and technical-have been so radically altered duringt the last 
twenty-tlve yeara that the inherent characteriBtica of functionB 
demanded require that the responsibility for these services abould 
be plaoed in the hands of governmental unita possessing the 
instrumentalities for the realization of maximum social ends. 

In approaching the problems suggested in this study, it iB pro
posed to view them primarily from the long-run point of view; 
that is, not from the standpoint of the existing structure, but 
rather in the light of a new order of government built to admin
ister Bccordingt to .. need" and lay burdens according to .. capa
city" to pay. One must know first the direction in which it iB 
desired to move before even the slightest of abort-run objectives 
can be developed with certainty. Proposals set forth with respect 
to the problem existing in New York have &B yet failed to go far 
~nough in their suggestionB for reform. Attention haa been 
directed to governmental problems in decadent areas, zoning of 
town government, classification of towns, simplification of county 
(l'Overnment, reorganization of local assessing and tax collecting 
machinery, and county-city consolidations. Even aa immediate 
programs these _II-intentioned proposals fall far abort of cop
inllt with pnooent difficulties and 0 fortiori of providing an organ
ization capable of adapting itaelf to future eonditions. 



PART I 

THE DEVELOPMENT OF THE VARIOUS 
GOVERNMENTAL UNITS AND THE 

EVOLUTION OF THEIR 
FUNCTIONS 

(9] 



CHAPTER I 
THE GOVERNMENTS OF NEW YORK 

1. Number of Units and Character of Functions Performed 

The result of a laissez faire philosophy with respect to govern
ment is physically exemplified in New York by the existence in 
1930 of some 13,355 governmental units ranging from cities down 
through counties, towns, and villages to school and other ad hoc 
districts'----one government for every 942 men, women, and chil
dren of the Empire State. Excluding New York City with a popu
lation of 6,930,466, the average nnmber of persons served per 
governmental unit is reduced to 423. This multiplicity of govern
ments might be countenanced if each were providing a particular 
service in an economical manner. An examination of the statutes 
and fiscal reports indicates that they are not providing separate 
and distinct services, but frequently identical and competing 
ones, For example, in various extents, 10 types of units carryon 
the function of general government, 6 provide protection, 9 care 
for health, 4 administer poor relief, 9 engage in educational 
activities, 9 provide recreational facilities, 5 construct highways 
and streets, 3 provide public service, and 5 engage in economic 
development.' 

2. Growth in Numbers 

Beginning in 1788 when provision was made for the first civil 
units under the Constitution, the structure of government was 
indeed simple. The State of New York was divided into 16 coun
ties and 120 towns. At this time only three cities had received 
charters, and it was not until 1790 that the first village was incor
porated. Provision was made for the school district in 1795.' 

Examination of Figure 1 reveals that the institutions of rural 
government reached practically complete development in the decade 
of 1830 to 1840. In 1840 there were 824 towns-94 years later 
(1934) there were only 932. Counties numbered 58 in 1840, and 
since that time only four have been added. School districts, dating 
from 1795, grew in a period of three years to 1,352 units; by 1830 
the number had grown to proportions commensurate with those 
prevailing today. It is evident from these data that the structure 
of the above units, so far as numbers is concerned, was completed 
approximately one hundred years ago. As new needs became evi
dent this original structure was not modified, but rather allowed to 
fossilize as a monument to a passing era, and new units were 
created or variants superimposed upon the decadent formation. 

1 See Table 2, p. 13. 2 See Table 1, p. 12. 
8 See Table 2. 

[II] 



TABLE 1 
StUOIABT OJ' P'uXOTIONI hUOBIDID BT 'l'IlII 8J1Y11R.U LmVIILl O. OoVIIB.HIDINT IN NIIW You· 

CLASS o:r QOVlliRNMENT 
OenNaI 
Govern'" ProteotlOD. 

moo' 
Boallh Publlo 

SHvioe Cbarltl.. Education Recreation 

I. S............................................. X X X I. Coun\J....................................... X X X 8. Town......................................... X X X 6. C''''.... ....... .......... ..................... X X X a. Viii........................................... X XX X 
II. Fire dJalrtot '. • • • • . . . • • • • • • • • • • •• • • • • • • • • • • • •• • X •••••••• 
f. CODI.mon4CIbooi dlatrlot· o ••••••••••••••••••••••• X XX 
L Union Ir--.obool w.trlot.'. • • • • • . . . • • • . • • • .• • • • • X 
O. Central hi&b ... hool diltriot.. o • •••••• •••••• •• ••••• X X 

X 

~ 
X 
X 

X 

~ 
X 
X 

"'x'" 
X 
X 

x 
~ 

X X 
X X 
X X 

x X X 
X X 

"·X"· · .. X .... 
X X 
X X 

10. C ...... rural ..boo! dinri." .................... --:X:-;-.I-----::--I--X-:--I-'-'::--!-'-':"-:--.I...;."-::---I . ..;,;,.'-:-'-':.I---;:--I--;:--
Total.... .............. .. .. ............ .. . 10 8 8 a a 8 6 

X X 

a 8 

·Olb .. dietriaUl, .uab u poll .. prbap, "' •• "wer1 eto., ... Dot IOClluded. either beoaue 01 Umited. 8Ioal indepeo.deuoe or oompIete deolal of the ri&bt to lay 
~wa1 ya.. Por .. full dilGualon of the nuon ror UClIud.i.oa &b. .. diaLrlot. .... infra. pp. lM~a 

• CoAlU', Suppl ... ",. 10M, ea :17o-lttO • 
• CoAIoU'. COllleol~ Lov. to! NN YorA. 10s0. 11 :121. 180. HO. 12T. 270-1'0. 
'I!Md •• III :130. IoU. ~O. :1»7. 270-76. 
• Ibid .• 16 :187-891. 
Ilkcl •• II :lll()-.M. 



TABLE 2 
Oacnrnr or NVMDS O. t'D V.dI0118 00 .... _,,,,, UJrIft III N .. You, 1665-1934 

ID111' _1_ 1716-l8OO 1101-1., 1830 lMO l8IIO l8IIO 1Il00- l82O- 1030- lBU' 

T".. ........•.•.......•.•.. 17- l2O' - 7..- .... ..... - 030 \l32 132 \l32 
COUll..-••••••••••••••••••••• 1 .. II" IDI ... ... .... 00- e, .. .. e. 
Clu.. ...•.•••••••••••.•.•.••• ". " .. • •• , .. ... .. .. eo eo 
v'U-..................... ........ 7. M' '02' , ... ,... "' .. ... aos 63S ... =_ ............... ........ 1._ .. - ....... IO,7!59- ll ..... ll.aeae 10.781' 10,137· . ..... 8.t34-

...... diIuto&I ••••••••• ........ ........ . ....... ........ . ....... ........ ........ . ....... 1.331- 2.368- 1,66t-

Toal .................... 'I 1 .... 1.716 '.170 11.811 13 .... 13 .... 13 .... 13.028 13,365 11.601 

• 1881 • ., Dab 01 YOlk'. I£wI. 1886-1876" C ... 4GI lAw. 0/ N .. v .... (Albany, 181M). I. 71. 
• C ...... W L-. 01 N .. Y.,. .... llB3,L. e." _ .. ~UcstiM tI/ lAoIJ O~ hi II .. yori ... 8isth lleporl of lite New York State CommiIIiGB for the 

...... 00 of IhII T .. r. ........... t.iT. uonmen.t No. 13 (1836), pp. 121-22, for. u.t. of oounti_ and. da_ 01 erecCioo. 
• H ... York Cit,. aa...,.or Hi8011'. ClaarW. JUDII12. 1M6 (Tu ~ """""'o, .... &auo/ N .. y.,. .. ur.b7JLB.O'C·n ..... 1AIbuI7.lM8).I.803). 

D ..... Cb ..... I'" (e ....... ,-", N_ r .... l. 111), "'-. D_ a-w, 1'" ( ...... p. 1t1). • I N. Y.,"""" .7 ... M. 
'IWd., .. ea. 
I Hudooo. 1711!' (11)/4 .. .. 113), _ .. lad •• 1701 (11)14 •••• 10). 
, IAn .......... '700 (ON/ • •• to), w.-. 17fH1 (;INd. ... M), eo ...... 1m (1Iri4 .. .. 10), 1'ro7 aDd VIIoo. 1701 (iWd .. ohopo. 14, 78),~ .. 1m 

UbId •• ::..::3 N""barab. 1800 (""" .. o. 4.8). 
.. c:I1I1ItN .tabu .... fa 1786 (ibid •• o. 76), In 1708 til ..... 1.19 10000 .. CAmlua' R.".., 0/1M'" Buperinlat4enl 0/ PtlWio Ifllfnlcfiolt. lacK. p. 18). 

Tbe Dumb.- 01 cIWriN .. QD& tePOI1ed. bu& u.. diIonpu:&oJ bet..- tbe Dumtt. 01 d.iakicU ArId IOhooIa would. DO' be .... ' at thia u .... 
• lAt •• , lIJO.!t ..... 11. 18.103. -
111rld .... l~. 
• T,.,. , ... (1W4 .... ,In. 
'Campi'" from .J', I. Oill"" 0...11,... .,,,, lAtn ./1lM "'0/ N .. Yori, Im-ISl7 (Albu.y. lBH), PPo ""733 (1uo. ea yiUapl). 
• Annual /Upon ./1At Bu""'~ 0' C ............. lMI. p. lit (1830, 1.332 diRrio .. ) • 
• ~ ... JI_uol. 1M3. pp. 03-83-
'/b1tJ •• lYO'l. pp. 1w.l-M7 • • '~~t 1881. pp. 133-166. 
• f'MIIA CmftMI 0/"'- U,...,., .... , 1880. L I&W2 (1870.* .tU ... ). 
, ,f",," ft.porJ oj 1lw""""'~.1 PtIbUoI~ 1801. p.43. Zulun of 011i •• 
IIbf4., lMfr. p. un, 
'Ibid .• '00'. p ..... 
-LtcrUIaH .. II_UtJI. lno. pp. 106-710. 
• f'/UrlNlr" A .... uol RqtII1./1Af &.aU ~tIOfIItM ~ (1035) 11. ". 
• 8peaW road dillriOlal ... pnrYkl.:IlD all OOWJu_ .. .,.J.y .. 1701 (£a r., 0.48), No .. umeration of lJ)8Oial6trio. ilaniJable. however. antil uno (1,331 

dIIIria .... Amt_ /UJ,JOf1 ., &AI BIi* Til&! COllI ........ 1820, p. 667). 8ubeequeat day. an obtained hom dI, npoN of OOI'nIpondina ,eua. 
• 1,...0.1_ '/1iN C __ .. M ... iftpa! ~ 1_ 
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The new agencies that developed in the years after 1840 were 
the cities, villages and special districts. In 1840 there were only 
9 cities, but in 1930 there were 60. Villages which numbered 7 in 
1800 increased to 156 in 1840 and to 553 in 1933. The first special 
districts were organized in 1797 for road construction. In 1926 
there were 1,331 and Beven years later 2,540 districts organized 
for a great variety of pnrpoaes. 

3. Governmental Cost Paymenl8, 1913-1934 

This array of governments cost the people of New York $1,368,-
741,000 (including outlays) for the year 1934.. From a fiscal 
point of view the cities are by far the most importaut group. The 
portion of Table 3 showing the distribution of total expenditures 
between the State, counties, towns, cities, villages and school dis
tricts indicates that throughout the period of sixteen years (1918 
to 1934) the cities have accounted for more than one-half of all 
governmental cost paymenta. The State, excluding its payments 
to local subdivisions in the form of grants, ranks second and 
accounts for 13 to 17 per cent of the total. A net expenditure of 

• Bee Table I. 



TABLE 3 
If .. EvaaDi.U_ ... Au. 00 .... _ ..... U ....... If ... You, 1918-19M 

(Thoa-..... ) -I 

t7JfIT It1. Itlt UIMI 11121 llI22 11118 - I_ I_ 

~"""""""""""""'" ..... 1 Il10.378 
fin ._ ""'.007 '141.871 11'".430 I181.111T "".m 1185._ 

0W'JIIe I ••• ~ •••••••••••••••••••• ",477 18.6M ".003 ".330 ".174 ...... 0,381 ".720 ".-5 .. · ........ · .. ·· .... ······ 20.340 ".633 rI._us ...... lID.'" ".040 M.t.n 58 .... '19.10& 
H ... ~ ••••••••••••••••••••••••• _.712 .16 .... 1'71.1511 m .... 108.126 668.611 1120 .... 163.133 888.lUl 
u ... • ••••••••••••••••••••••• •• 311 1._ 10,071 11,861 14,071 17,log 10,758 ".- :M.1l7 ........ _' ................. 18.872 ".731 240.3U ".001 "'.212 "'.881 .0.276 68.765 ".OM 

TotoI ....................... _.87' .. ,3 • ..., _.W _.088 17".858 1836 • ..., 1051.487 11,061.788 II.an,,", 
Z- ..... .w ................... '.'" '.860 16.181 81 .... '1.821 ".284 tIi.l. 411.030 ... ssa 
lIo1~_ ............. ..... ..., _.107 _.300 .... .... 1722.820 _.w _.118 $',005.168 II.028.au p-- . 

• tate t •••••••••••••••••••••••••• 17.' 17.' 16.1 16.8 18.' It.1 10.9 18.7 18.8 8 .... · .. · ........ ·· .. ·········· 1.3 '.0 '.1 ••• '.0 '.6 '.7 '.6 ••• ounUII •• ,0, 0 •• 0 ••••••••••••••• '.1 ••• '.1 '.7 6.' 6.' 8.1 6.8 7.7 
ILl ••••••••••••••••• o ••••••• ,_ 88.' 88.1 l1li.1 87.8 70.0 70.8 SO.6 88.0 68.0 

ViII ............................ 1.0 1.8 1.8 1.8 3.0 2.2 2.2 2.S 2.8 ........ - .................. '.1 '.0 '.6 6.0 '.7 '.8 ••• '.7 '.9 
TotoI ...................... 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 

• United lta_ Bar.a of the 0-, "lflllftll4ol ~ ., .... eulalive 01 pablio ..-rio. enterpri-. Data for 1920 and 1921 oompiled from.' Annual 
R",...,o/IA. Ctmlpb'olhr, 1921, p.7 (total ft)MDdiwn. out. of tnuury, 1_ apendit.1IJ"eI from apecia] fund. and tnuJt. funu for Iinkin& fund inveawenta aa.d deb, 
n&lnaa.nt.): Iflaa ancllG34 bull OMII .. leu. p. 11 (oompu&ed ..... aboni adva.ao. for J'ederaI Rural PaR BoadI ezoIud..t). 'ct. Tab .... pp .... -U. 

-efJ T.hla l!, PP.84-83. 
'Cr. TaLla h. pp. lO&-? 
- Cf. Tabla 10, pp, 124-18. 
I EIpend.ltur. oufMida 01 ettJ.. Data from lt11 to 1m taka tram A_ • ..,..", "eM8,,* BdUOllbft D~ 1024 to 1834: tUeo from Aaftual Raporu 

./. &4U T" CDlftmiulDa, TabW a. 
• cr. Tobie ~, p ..... 
• ..... Ud GeCluoted Wort oompaUa, peroa ..... 



TABLE s-c....,zud«l 

UNIT 102'1 1922 

8tate·, .••••.•.•...••••..•.•.•••••••••.••••• POll.8M 1123&.7118 112118 •• " 
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CiU.· .•••••••••••.•.••••••••••••••••••••••• 773.2'19 811,207 896.291 
vtUat-·o ............•................ , ..•.. :10 .... 29,S07 3I..m 
Boboo1 diltrtota/ ••••••••••••• " ••••••••••••••• 640.6157 GO,a92 62,281 

Tot.! ••..••••••••••• ,1 •••••••••• , ••••••• 11.11M,lila '1.2'18.76& 11 ,too , 839 
I...a .. teald •••••••••••••••••••••••••••••••• cn.738 77.9M 86.m 
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$112,561,000 by county governments for the year 1934 clearly 
places this unit third in rank. Following the county are the 
school districts (outside of cities), towns and villages, each rank· 
ing fiscally according to the order named. 

The rate of growth or decline of governmental expenditures 
experienced by the various governments in New York during the 
past seventeen years is set forth graphically in Figure 2. For the 
first ten years of the period under consideration the trend was 
upward and the rate of increase for local governments and the 
State was singularly uniform. The plotted lines for the years 
subsequent to 1927 break away from the course established during 

. the preceding decade. Town expenditures decreased sufficiently to 
give the line a clearly negative slope.' It may also be observed that 
school expenditures began to level off in 1928. The effects of curtail· 
ments due to the depression are reflected in the curves for all units 
except the State. The increased burden thrust on this unit in caring 
for the unemployed and needy has tended to offset asvings otherwise 
made. Too, a large portion of the State budget is composed of 
fixed obligations. During 1932 and 1933 school expenditures turned 
down least, largely because State contributions making up a Biz.. 
able portion of local school revenues were not materially curtailed. 
The decline experienced by village government is the most pre
cipitous, continuing through 1934. Excepting the villages, school 
districts, and the State, all types of government have had definite 
increases in 1934 over 1933. 

4. Expenditure Trend Compared with Population Growth and 
Income Produced 

In Figure 3 a comparison is made of governmental expenditures, 
population, and the national income. The net expenditures of all 
governments in New York in 1918 were $435,000,000;' in 1934 this 
figure had been increased by 215 per cent. Population for the 
same period had increased 31.8 per cent.' Regardless of the growth 
both in governmental expenditures and population, the national 
income was not SO large in 1934 as it was in 1918.' Until the depres
sion years following 1930 readjustmenta necesasry to finance the 
growing activities of government were being made without serious 
dislocations. For example, governmental costs increased 176 per 
cent between the years 1918 to 1928. During this aame period, 
however, the national income increased only 48.3 per cent. Ex· 
penditures of 1934 were virtually the aame as in 1929, but during 
this period the national income was approximately halved. 

I ThIs ill largel)' due to tho deelining imporianoe of tho town as • nnit for 
purposes of highway administration. Cf .• nfra. pp. 287 fl. 

'Ct. Table 3, pp. 15-16 • 
• Ct. Table 4-
I Thero are no data dealillll" with tho national Inoomo from 1918 to 1034 

that are ..""piled in preeiael)' tho aamo manner. (It hal been aaonmed that 
the ... riationa of tho ineomo attributablo to N .... York State ar. not _~\I)' 
cllirenmt from that ezperIenoed h)' tho Nation as a whol .. , 
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tDlIO •••••••••• o .0 ••••••••••••••••••• 10.'97 ".007 _.<183 118 .... 
latl .••••••••••• 0_. 0 •••••••••••• 0 ••• 10,720 1S,618 647,021 158.271 1m .. 00 ••••••••••••••••••••••••• '" 10.0<8 100,014. 122.785 11.187 
1923 ••••••••• o •••••••••••••••••••• 0. 11.170 88,148 193,007 ".m 19~ .••••••••• 0 ••••••••••••••••••••• 11.* 117,008 798.310 71.906 
lU26 •••••••••••••••••••• 0 ••••••••••• 11.118 lM,I36 837 ,031 78.561 
103& •••••••••••••••••••••••••••••••• 11,828 138,710 81)1,&&8 10 .... 
19iT •• '.0 ••••••••••••••• 0 ••••••••••• II,M 1".eoe DBU,l. ".821 
1928 •••••••••••••••••••••••••••••••• 12,131 168,8Ol I.CKI.097 M.110 
19t9 ................................. 12.036 188.211 1.14:7.3Ut 81.036 
1980 •••••••••••••••••••••••••••••• _. II.MO 196.6&4 1.118.836 87.017 
19S1 •••••••••••••••••••••••••••••••• 12._ -.... 1.282,810 158.1586 
1m •••••••••••••••••••••••••••••••• 11.081 131.110 1.193.737 ".646 1933 ••• , •••••• , ••••••••••••••••• I ••• 18.178 101.097 1.093,180 "I •• 
18M ••••••••••••.••••••••••••••••••• 11.6M IlI,ega 1,163.861 ".101 ........ "' ....... r.o • :.,; .... 1"' ..... 

S. Retrenchment.enua Economy 

Retrenchment is not feasible nor may it be desirable, yet cer
tainly economy and e1Iicieney are sorely needed. A atrnetural 
reorganization of government abould provide a nucleus for e-.olving 
a workable program directed toward this end. It is not the objec
tive of this report to p_t a program designed for emargenC7 
aituationa growing out of buain_ recessions, but periods such as 
have htetl uperieneed in the ye&l'8 from 1930 to 1933 hring into 
abarp fGeus the arehaio features of governmental organiaation and 
the need for machinery designed to cope with the sundry problema 
arising in a complu aocial order. 
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CHAPTERU 
THE STATE 

Of the many units of government now existent in the State of 
New York the central government, as exemplified in the governor 
and council of the Dutch period, the governor, council, and 
aesembly of the English colonial period, and the tripartite system 
of today warrants first consideration. It came first in poiIlt of 
time relative to the other governments, and from it authority has 
emanated for the organization of the numerous minor civil divi
lions and ad 1100 districts. The most important Bingle function 
now performed by the State is the 8BSeBSment and collection of 
revenue to be distributed to the localities either in the form of 
shared taxes or as subventions. In 1933, 73 per cent of all tax 
revenues collected by the State was disbursed in this manner for 
the benefit of local governments. The history of this development 
is depicted graphically in Figure 4-

This agency, now playing such a sustaining role in the life of 
local government, has p8BSed through three distinct periods: first, 
the Dutch rule extending from 1623 to 1664; second, the English 
colonial period from 1664 to 1776; and finally, government under 
the Constitution extending from 1777 to the present. In general, 
each of these stages represents a change in the adjustment of State 
and local relationships. Under the Dutch the general affairs of the 
community rested in the hands of the central government com
poaed of a director general, a council appointed by the company, 
and a secretary and prosecuting officer. Local government was 
directly tied up with the central government through appointment 
by the central authorities of the local magistrates in the ease of 
the Dutch towns, and, in the English towns, the nomination of local 
officials subject to the approval of the governor. 

The English period is one of mixed good and evil as far as the 
development of local self-government is concerned. At times it 
appeared that the localities would be allowed considerable in1Iu
pnce in shaping governmental policies; at others, these hoped-for 
liberties disappeared. In general it can be said that local I!Overn
mental privileges were more generally extended under the English 
than the Dutch. The body corresponding to the Dutch council 
became elective, and representative assemblages were generally 
recogniaed after 1691. The towns were allowed to choose their own 
officers and more freedom was given in the matter of making laws 
_ntial to the welfare of the local communities. 

The constitutional period represents an _tuation of the 
movement started under the English. Sovereignty passed from the 
Crown to the people, and by a IIl'riee of constitutional revisiona 
local government became more fully deeentraliaed and entrenched. 

(IlJ 
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TABLE~o 

RATIO 01' StrBVENTI,ONB AND 8TAm-CoLL'BCT&~ LoCALLY 8JuUD TAXES '1'0 GBOSS 
RlnVDNmD. 01' N1I:w You STATlII UOVIIBNlllllNT, 1900-1934 

Receipt! of s ..... Subventions Ratio of aoJIooted, 0""" the State 
~ State and Locally Apportion-

YEAR 'rom Revenue - mE'Ilt.to 
Ta ... • Tues' (000) Taxea' 0"", 
(000) (000) (000) Revenue 

1900 ••••••••••••••••••• $20 .... ... 400 ....- 112.«0 .. .. 
1901 ••••••••••••••••••. 20."1 '.200 28,Ml 12,293 .. .. 
1902 .••••••.•••••.•.•.. 18,4.36 '.400 2'.836 12,582 50.6 
1903 •••••••••••••••••.• 21,071 8,816 29,886 13,389 ".8 
1904 ••••••••.•••••••••• 22,1-42 '.000 31.142 13,677 43.9 
1906 .••••.•.•.•.•.••... 23;666 9,100 ".666 14,217 .. .. 
1906 •••••..••••••.••••. 31.0i46 '.400 ...... 14,694 36.0 
1907 .•••••....•••.••••. 32,851 '.600 42,451 15,203 ".8 
1908 •••.••••••.••.•••.. 31,646 '.800 ...... 15,491 37.8 
1909 .•••••.•••.•.•••••• 29,000 6,100 3',100 11,845 ".7 
1910 •••••.•.•••.••••.•• 35,665 '.500 ".- 16,473 36.6 
1911 ••••..••••.••.••••. 32.'64. 8,897 41,361 16,075 .. .. 
1912 .••••......•••••••• 4:7.137 8,793 65,930 16,170 28.9 
1913 ................... 52,202 8,771 60,973 16,315 36.8 
1914: ................... 46,517 8,740 55,257 16,574: ".0 
1915 •.•••.•.••...•••••. ".- 8 .... 4:7,262 16,707 .. .. 
1916 •••••.•.•••.••••••. M,831 8,571 63 .... 17,045 26.9 
1917 .••••.••••••.•••••. 57,331 10,309 67,640 20,046 29.6 
1918 •••.•••••••••••.••. 70,891 18,326 89,217 27,359 00.7 
1919 ................... 74:,998 25,035 100,033 ...... .... 
1920 ••••••.•••••••••••. 109,886 33,766 14:3,6W 4:8.961 34.1 
1921 •••••..••••••.•.••• 139,618 34.881 174,399 72,370 41.5 
1922 ................... 116.111 28,967 14.5,078 70,794 48.8 
1923 ................... 121.605 31.olO3 152,908 74:,687 ".8 
1924 ................... 138,685 34.774 173,359 79,923 ".1 
1925 ••••.•••••.•••.•.•• 151.339 41,879 193,218 88.509 .... 
1926 ................... 166,368 46,621 211,989 95,504: 45.1 
1927 •••••.••••••••••••• 1840,600 50._ 234,629 111,772 47.6 
1928 .••••.•.•.•.••.•••• 206,260 62,218 268,478 140,172 63.' 
1929 .••••••••••.••••••. 236,178 74,621 310,699 169,757 51.4 
1930 ••••••••••••••••••• 261.735 84:,160 ....... 179,4:82 51.9 
1931 ................... 2'1:1,363 70,308 297,671 176,4:74 .... 
1932 ................... 204,712 ".390 2M,l02 179,834 70.8 
1933 ................... 210,510 39,156 249.,666 180,683 72.4 
1934: ................... .... 806 ".- 298.794 190,401 63.7 

• See Table 43, pp. 244-46 • Bee Table 6, p. 31. 

1. The Central Government during the Colonial Era 

The central government of colonial days was a different type of 
agency from that of organized government of today. Its chief 
interests were in maximizing the exploitive possibilities of the 
colony for the benefit of the mother country. Action was not based 
on social policy, but rather on questions of economic advantage 
with respect to supplies of raw material for export, or population 
increases in order that the home merchants might have a market 
for their manufactured wares. Today, social planning with respect 
to conservation of natural resources, the eli.l!!J.nation of illiteracy, 
equalization of opportunity, suppressing the unscrupulous, and 
beautifying the country-side and city through community plan
ning is the tenor of governmental action. Accordingly, the colo
nial central government left to the localities very largely the 
problems growing out of satisfying their everyday needs. Interest 
on the part of the central government was exhibited by passing 
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ordinances requiring specific performance of certain tasks con
sidered to be of general import to the colony.' 

State and local relationships of this character existed virtually 
from the beginning of organized government in New York. Though 
it may be impossible to measure the outlays in dollars owing to the 
fact that the major contributions to local government were in the 
form of personal services, yet they were real, and the central gov
ernment did exercise considerable influence in directing the way 
these efforts were expended. 

Under the rule of the English Crown the situation just dis
cussed with respect to State and local relationships was not materi
ally altered. The central government atill continued to pass acts 
enabling the localities to provide those services demanded for the 
common good.' 

2. Stste and Local Relationships under the CoDBtitution 
It is not within the scope of this report to review minutely the 

historieai deVelopment of State functions since 1798: but to point 
out the significant trends in State policy with respect to local 
relationships. Thronghout the 158 years since the first constitu
tion was adopted the following developments may be noted: first, 
early efforte on the part of the State to stimulate bnsinesa activity 
by directly becoming a shareholder and creditor in private, quasi
public, and public activities and the subsequent repudiation of this 
policy by coDBtitutionai amendment in 1846; second, the emphasis 
plaeed on internal improvements beginning early in the nineteenth 
century and deelining, relative to other expeditures, about 1850; 
third, the assumption of full financial responsibility by the State 
nf certain functions traditionally cared for by the localities; 
fourth. an early adoption of the polley of dividing with the locality 

1 TbroagI1 __ of the ""lootial ............... t _ inhabitaDt Ii';", i.a 
llidwoat aDd Ameaf~ ..... mad. reopoD8ible for a portiOB of the palli_ 
("-..., OnE" = of N_ Nef-.....l_l67~ [AI""1. 1868), p.373). 
la .II ... Utreeht piaDtaticma .......... be properl, .... -. rilIaf!e 10 ... fOIIced, 
atra1 _ impoaaded, blook ......... ereeted, ...u. dog, aDd the roodo eIeared 
'""" _ , ..... pp. 370 •. ). A.a ordw-- .... puoed i.a 1661 requiriag 
the 1000Iities UDder -..tr ... oolleet oJma .... SUDda1 from the _-
_ for the..." of the _ ( ..... P. 412). ODe 1ear later the eiw..... of 
Berp ......., ... appear ..... appoiuted da1 to dig a .. U foe waIeri.ac the 
IoeaI herda of _ , ..... P. ti4) . 

• TIle _ of theee proriai .... ea. -n be i11utnted .,. ating the titleo 
of a few of the ada pertai.ai.ag ... the atr of .II .. York. TIle eitr ... p .. 
perIIIiMioa ia 1691 ... _in'te or appoint a _perilrtaMleBt of _ ... 
regulate the ot.rumJre o( _ .... i1di.aga, aDd ... prooicle ......... (or ......... AI 
01 __ the _ ,e_ ~ .. 18); 1706,"'....-ipt labor 
_ the eitr fort .. _ .,. the ....... ei1 (itiL, .. 158); 1717, to ..... f500 
few AI~ the ...... _ B....! b-"- , ....... 327); 1730,'" ba7 Ire ~ 
, ....... 550,; 17U, ... ........,t onriDe n1IIDiog at !up , ....... 173); 1741, 
to ftII&ir tile pabli. JIIUD, (itiL, .. nil; 1743, ... proride the pn;.. ,.;tII 
.......... aDd _leo (ihI., .. 7U); 1748, to prooicle forti_ioao tiIroDgIo 
f1mda _ .,. Iotteriea (itiL, .. 817); 1751, ... ftII&ir the -..,. ....! 
(ihI., ... t10,; 17M,'" __ iBn aDd ftII&ir the _ ,itiL, .. tN, . 

• For • full ~t of tJUa .abject. _ Beau B6, ii' .... 1' ....... 
_ Weoltla, ~ of tile Speeia1 Joint ec.umu... OD Taza_ aDd ____ 
-.t, ~ D"N • .II ... 18 (I"). 
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the responsibility for certain functillns, the division usually coming 
about through the State bearing part of the financial burden and 
assuming the major part of the administrative responsibility; 
fifth, an era of legislative interference by the State in the affairs 
of the cities beginning in the fifties and continuing down until the 
last quarter of the nineteenth century; sixth, the increasing import,. 
ance of the administrative branch of the State government as an 
instrumentality through which the State deals with its various 
local units; and seventh, the tendency on the part of the central 
government to withdraw its authority from the urban centers and 
to concentrate its eltorts on the solution of regional problems and 
the raising of standards in the less wealthy sectioD8 by lending 
financial assistance. 

In 1777, the date marking the introduction of constitutional 
government, State and local relationships were much as they were 
in the colonial days. The local governments were, in general, left 
with responsibility of providing for their own schools and high. 
ways, and passing those regulatory measures necessary for main· 
taining harmonious business and social relationships. It was not 
long, however, before the State had broken the traditional limita· 
tions characteristio of the colonial governments and entered upon 
fields of action destined to become the major interests of govern· 
ment a century latm-. 

STIKULATION OF ECONOKlO ACTIVIT! 

One of the first eltorts of the State outside of the traditional 
sphere of government was to encourage citizens to exploit the 
potential resourcea of the State. In 1785 the Legislature provided 
for a bounty of eight shillings per hundred for all hemp delivered 
in New York City.' Bounties were also oltered on wool, silk, coal, 
I~ad, ¥ypsum, and aalt. I Payments for this purpose ranged from 
.390 In 1789 to $80,627 in 1845.' Not only were these bounties 
olrered, but also the apparently great need for capital by enter
prising agriculturalists and business men was supplied by the State 
out of revenues derived from the sale of publio Jands. Recipients 
of these loans ran~ from private individuals to quasi-public and 
publio agencies.' Prior to the constitutional convention of 1846, the 
State bad made loans to thirty-three corporations engaged in all 
kinds of business venturee including mining, constructing bridges 
and canals, supporting charities and institutions of learning, navi· 
ltBtion projects and turnpike companies.' The State also lent its 
credit to aid in the construction of railroads and canals. Beginning 
with an issue of $800.000 in 1827, the aggregate grew until it 
amounted to $5,235,700 by 1842.' Loans to b~_ and Plll'-

• , ...... 1785, .. ell. Bountift _'" aloo {lnrridod III 1788 I ...... Co H) u4 
III 171i ( ...... Co 84). the latler act monel • .,. to 17115. 

lDo. C. So_ !'Ae ri ... oW B",..." of N_ 1" ..... 11_ INew York, 
11141. P. aGO. 

, niL. pp. 101 •• 
'Cf ..... P. 1511. 
• P. D. Bid .... l. r-u.tioa .. N .. 1" ..... II,.,. IAIbaJQ-. 1118) .... IT. 
• So_ .... .u.. PPO 8I-8t. 
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chases of equity came to an end, 88 far 88 the Stare '11'88 concemed, 
in 1846 when the Constitution of that dare provided that "the 
credit of the Stare shall not, in any manner, be given or loaned to, 
or in aid of any individnaI, assoeiation or corporation.a 

IN'mBNAL hIPBoVlDlENTB 
CIoeely akin to the stimulation offered to business through boun

ties and loana was the policy of the Stare to make available trans
port facilities to farmers and merchants by directly engaging in 
eanal construction. Privare capital '11'88 relatively scarce and, at 
least for this type of venture, business men were willing to let the 
Stare take the risks. In 1817 the beginning of an extensive canal 
construetion program '11'88 laid. II Viewed fiscally the eanals were 
the first venture of importance undertaken by the State. In 1830, 
41.3 per eent of all Stare payments for mainUlnance and operation 
was expended on canaIs, 41.7 per eent in 1840, 43.0 per cent in 
1850 and from that time on the relative signifieanee of the eanals 
deelined though the absolute amount expended contioued to 
increase. 10 

FuNCTIONS A.ssux:Bo BY THB BTA'I'B 

The instances where the Stare has taken over in entirety the 
funetiona usually performed by a loeaI unit or units are indeed 
few. The first example that may be cited is the assumption by the 
Stare of the care of felons in 1796." The most outstanding ease, 
and one of considerable 1iseaI. importance, was the transfer of the 
care of insane from the county to the State. The inadequacy of 
the facilities provided by loeaI governments for eegregating the 
insane from other elasses of dependents led the Stare to open its 
first asylum in 1843.16 Twenty-two years later additional facilities 
were provided and the care of all chronie insane was transferred 
from the county to the State. Under this arrangement, however, 
the counties were severally responsible for the mainrenanee of 
their own commitmenta. .. In 1890 the Stare assumed full finaneial, 
88 well 88 administ;rative, responsihility." Caring for the insane 
had never been done adequately by the loealities; therefore. it is 
difiieult to say just how much of a fiseal burden '11'88 transferred. 
H the counties were now caring for the insane and maintaining 
State standards, their budgets would be inereased appromnaUlly 
25 per eent." Certainly the establishment of the first asylum. in 

10 Art. VII, I t. 
II ct. So ...... ",. ... ~ <hape. " and "-
lOB_ ~ f"_ B ..... _ W""1o, pp. 138 IL 
u 1IMd.., P. 27. 
uwtiaJ amOll relatift to esIoNi"';ng the ..,Ium at Uti<a _ bo 

1838 ,z..... e. 821 • 
.. AD _per iDaaDe bo the ...-,. of ...... ty poor ____ traDSf,,"" 

to the State iDetitution. _ 00IIIIty .... respcmoible for _"';ar it. .... 
__ 18 , .... 1885, e. S4!1. 
1.~ 1880. e.. 128. " 
"Coomty ~ ill 11134. 'lIl!.541l.000 Id. Table 3. pp. 15-181; State 

spoaditu_ .... IIleIII&l defectiTeo, t26.11I,J78 1"- Bqort ., 1M Cea!P
_. 11M, P. !II). 
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1843 set in motion a train of events responsible for a sizable pro
portion of the modern State budget. In 1900 the cost of main
taining and operating the asylum system accounted for 21.08 
per cent of the total operating costs of the State.'· Today, the State 
spends more for the care of the insane than the total operating 
costs of the government were in 1900." 

FUNOTIONS SHABIm BY THIll STATIII AND LocALITIES 
More important fiscally, and certainly more significant ao far as 

State policies alfect the character of local operations, are those 
phases of governmental activity jointly undertaken -by the central 
government, counties, towns, villages, cities, and ad MQ districts. 
Functions falling within this category are education, conserving 
publio health, revenue administration, providing transport facili
ties, caring for dependent persons, and encouragingeoonomio 
development. In 1934 the State subsidized the localities in carry
ing on the above services of government to the extent of $190,-
451,000.10 For the right to participate in these funds the central 
government has established an elaborate set of regulatory rules 
including the selection, reimbursement, and retirement of person
nel; oustoday, use, and accounting of funds; and the extent and 
charaoter of the various services rendered. 

Edvootioft.-Of the $190,451,000 allocated to the localities in 
1934, $103,456,000 or 54.3 per cent was devoted to the support of 
the publio achool aystem." This phase of financial aid now ao 
important both from the standpoint of the State and the local 
governments also atands first in point of time. As early as 1786 
the State made provision for the establishment of a literature 
fund II and in 1795 grants to extend over a period of five years 
were apportioned among the localities maintaining schools. At the 
expiration of the period the annual appropriation of £20,000 was 
not renewed and auch aid as the State gave until the establishment 
of the district eystem aame from lottery revenuea.1I A common 
school fund was authorized in 1805 to be built up out of proceeds 
from the we of 600.000 acres of publio lands." As soon as the 
fund was adequate to produce a revenue of $50,000 the proceeds 
were to be distributed among the counties of the State. No appor
tionment was made until 181'- In accordance with the act 9f 
1812 establishing the common aohool aystem, thia fund was to be 
distributed among the districts according to the population betwMn 
the agtlII of five and IIfteen years.." The proceeds from thia fund, 
the literature fund, and the United States deposit fund provided 

118_ ."INI'4~ "- BwWa. _"""l, p. 140. 
11 Expoaditu.... lor ..... taI hygi.... _... ~.811,37. I. 1\134 IA_ 
R~""M COM,_. po 213\. Tho sr- dialMa~ta 01 the State ill 
1800 ...... 1U,16i,!9T t..w;. 11133. p. 873) • 

.. Ct. Tabl ... po 31. 
11 ct. TabIoo • aad "' ppo 31. 248. 
·~ .. IT • .. Ct • ..,... pp. lIT ... 
.. Ct • ..,... P. 181. 

·~"~'I" 
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practieaIly the whole of State aid to local schoola until 185L The 
eontributions of the State were smaIl relative to the amount sup
plied today, but they were significant eompared with the total of 
the State budget at the time. 1n 1850 State aid for schoola repre
sented 20.38 per cent of the total expenditures of the State for 
maintenance and operation." Viewed from the standpoint of the 
total tax receipts for public schoola, the eontributions of the Stste 
were eqnaIly significant. They amounted to 15.3 per cent of the 
total receipts for a similar year." The second major development 
in State aid to local schools came in 1851 when a State levy was 
made to induce localities to offer free schools." The euImination 
of this effort was realized in 1867 when tuition charges were pro
hibited and free schoola became a reality." 

1n 1854 the department of education was organized to be fol
lowed two years later by provision for a eorps of local school eom
missioners who were to provide the administrative tie-up between 
the State department and the local school boards." 1n Il10i the 
department of public instruction, responsible for the elementary 
school system, and the board of regents, who had charge of the 
secondary schools and colleges, were eonsolidated and the superin
tendent of instruction made the administrative officer of the divi
sion. .. This change made possible the realization of a eoordinated 
school system from elementary grades through the university. 

From 1885 to 1915 the relative importaoce of State aid as a 
source of school revenue eontinued to decline. In 1919 and 1920, 
however, the State declared as a new objective the readjustment of 
teachers' salaries. 1n 1926 stiIl another objective was set up, 
namely, the eqnaIization of educational opportunity in the State. 
To meet these new obligations the portion of school revenue sup
plied by the State was increased even beyond its fonner propor
tions of the total By 1934 the expenditure of the State devoted 
to the local school system represented 34.2 per cent of all achooI 
revenues.a 

The State entered upon the field of vocational and technical 
training in 1844 when the State Normal School was opened at 
Albany." Since that time the range of professional scboola has 
been expanded to include agriculture, home eeonomiea, navigation, 
forestry, and ceramics." 

"8_ 8 __ 1 .. , P .. BIWIIea, _W.-II" Po HI. 
or Cf. Table II, Po 11K. 
.. Cf. ia/n, P. 171. 
"~~401. 
- Cf. ia/n, Po III. 
n Cf. ia/n, pp. 170-71 • 
.. Cf. iafra, pp. 1_ 
.. ~ ~ Ill . 
.. 'not State ......u aad tIIIe ,.... of t!oeir eotahIi __ are .. follows: 
~ for T ........ .&.lhaDy (JA.., 1844, ~ III); Normal I!doooI, ~ 
IihL, 1881, ~ 4181; Coil .... lor T_n. Bulralo (ihL, 1887 ~ 5811; 
Normal I!doooI, BrookpOit (ihL, ~ 211. CGrtIarod IihL, .. 11111', ProdaaIa 
IihL, ~ Hal. - (ihL, .. 11161. Potoot.. (ihL, .. II. Platt 7 8' 
(;&;4.. 1889, .. Il1101; ApindturaI hper_t _ .. o.-.a IihL, 1880, 
.. iii! I; Normal Sc:IIooI, New _ (ihL, 1881" .. !87 I.~ (Miol, 1887. 



• 
STATB AND LocAL RELATIONSHIPS IN Nmw YOBJ[ 29 

Heal/A.-Not in an important way, but at a very early date, 
the State exhibited some interest in problems of health. Beginning 
in 1792 an appropriation ot £2,000 was made to the Hospital of 
New York." Prior to federal assumption ot health duties common 
to a port ot entry, the State placed limited funds at the dispoaal 
ot the governor to combat contagious diseases and made an 
appropriation for the construction ot a detention station on Bed
loe '. Island." In 1880 the State board of health was created 
whose function it was to stimulate the organization ot local boards 
and to sasume responsibility for coordination of their work. The 
responsibility for the assembling ot vital statistics as reported by 
the local health officers was also placed on this group." The State 
IM>gan to branch out in the development ot institutional care in 
1898 when funds were provided to assist in establishing a patho
logical laboratory at the University of BulI'alo for the study ot 
cancer treatment. Shortly after the turn ot the century, institu
tions were created in rapid succession. In 1900 two hospitals were 
established, one tor the care ot crippled and deformed children 
and another tor the study ot incipient pulmonary tuberculosis.·1 

In 1913 the public hpalth council was created and it is since that 
time that the work ot the State has become effective through the 
establishment ot district sanitary supervisors who oversee the work 
ot the local health officers.'· State aid for health work has been 
allocated to counties carrying on approved health projects, to 
oounty and city laboratories, to handicapped children, to tarmers 
for indemnities resulting from the destruction ot tuberculin cattle, 
to county home-demonstration agents, and to schools tor the 
employment ot hygiene district supervisors, nursee and phyaiea1 
training teachers.·· 

The State also actively participates in problems of social hygiene. 
During 1933 assistance was given to eighty-three clinics located in 
thirty-four countiea and serving sixty-five communities." In 19S:! 
fOuraes dealing with problems ot eocial hygiene were offered and 
BOme 1,200 local health nureetl enrolled." Besides the assistance 

.. 374 d V.terlaary CoII_ Oomoll Ual ... roilJ 1ilM.. 1894 ... 153 II Bohoal 
of Cla1 Workl.., _ Cerami ... AIf~ Ual....-.it1 1ilM.. 1-. .. 1831; Col-
I~ of A.\rrI .... ltu ... CG<n.1I UalnroilJ Ii...., 11104 ... 11661; Bohoal of .Agri-
... Itu ... St. La ......... Ual...-allJ 1ilM.. 1-. .. 8821. at ~ UainroilJ 
, ........ ltMltl. 0. 1011. Mor.l.TiIi. 1 ..... ,. CobIeoki\l 1ibi4., 1111. eo 862), 
Coli .... of F_try.!lJ ........ UnloeroilJ 1ibi4., .. 861); IDOti_ 01 AppIW 
A,rrl ... ltu .. on Looc 101_ Iihi-. lilt. 0. I1I11 _ 01 A«<;...Jtare, 
Dolhl Ii ..... 1111. eo aU), M_baat Marillo AMdom1. Now York CilJ 
Iihi-. 0. US) I CoII~ of H ............... i ... Oomoll Uai-.llJ I~ 1HS, 
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given to clinics and public nursing, the State during the past ten 
,years has solicited the aid of practicing physicians. There are 
now 569 physicians receiving supplies from the State for the treat
ment of infected persons unable to pay the regular fees.·· 

Other services of the State rendered indirecUy to the locslities 
,and afi'ecting probleIns of health control are: the licensing of phy
sicians; establishing regulations under the sanitary code; collec
tion, interpretation, and dissemination of information concerning 
preventable disease; inspection of public water supplies; control 
of stream pollution; enforcement of minimum standards with 
respect to sanitation in the milk supply; establiahment of minimum 
qualificstions for certain public health personnel; and determina
tion of administrative standards to be maintained in all cases 
where State aid is rendered. 

Paz admmistration.-In 1799 the State first took a hand in the 
problem of local tax administration through the appointment by 
the governor of three commissioners of taxes in each county of the 
State who were to equalize assessments as betwecn the various 
towns." As the State came to rely more heavily on the general 
property tax it was necessary to have some agency with author
ity to equalize assessments as between the various counties of the 
State. Out of this need grew the office of State assessor." The dis
placement of this board in 1896 by the tax commission with a 
broader grant of power has facilitated control over local assess
ments. The commission has power to investigate the methods of 
assessment employed, assist and direct the local assessors, provide 
the assessors with instructions and information, enlorce compliance 
in cases where it ia necessary, and to prepare the necessary forms 
and place them in the hands of assessors. It ia a1ao the duty of 
the commission to compile statistics on State and local taxation, 
hold conlerences with the assessors, and to make official county 
visits." 

The abuses arising in connection with local collection of the 
liquor tax led the State in 1896 to take over the adminiatration of 
thia tax-the first State-administered, locally shared tax in New 
York. The first year the State operated the collections, the 
amounts received by the localities were nearly three times larger 
than they had been under locsl supervision. Table 6 indicates 
the taxes now administ.ered by the State, tbe time each was 
initiated, and the amounts returned to the localities in the form of· 
ehared taxes and subventions. The importance of taxes of this 
character relative to those locally collected since 1900 is set forth 
in Table 7. In 1934 the revenue made available to the localities by 
the State through subventions and locally shared taxes amounted to 
25.4 per cent of the local taxes locally collected 

81bi4., p. 276. 
~ r-, 1799, e. 72. Thi. polier .... cllicoDtiDued ID 1601 aDd the ,_II

oibJlity returned to the <OUDty ""pervilOJ'8 ID 1816 f ilIi4 .• e. 284' . 
.. TIm!e men were appointed with power to gather Information D_.,. 

for earrying out their funetion and ID_1ed to ..wt ... h <ouuty ID the 
State at leaot once ID two yean (ilIi4~ 1859. e. 312) . 
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TABLE 7 
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HighwaYB.-Compared with the grants to education, participa
tion by New York in the local highway program is, 8B in other 
states, a relatively recent venture. The first high point in the local 
road-building program participated in by the State arose out of 
the attempt to discourage the towns from using the "labor system" 
and to assist the counties in constructing improved highways. Fol
lowing this move of 1898 was the authorization by constitutional 
amendment (1905) of a $50,000,000 bond issue for highway pur
poses. The program called for the construction of 8,388 miles of 
improved roads to be developed as a joint project of the State and 
county. Plana were laid for a State highway system in 1908. The 
committee reporting on the subject suggested the construction of 
some 3,000 miles of trunk lines connecting the chief cities in the 
State." This system has grown until it now rep1'l!8eJ1ts aImost 

.f Cf" ..,..., pp. I!9U6. 
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17 per cent of the total mileage of all types of TOed&. In the same 
rear the "labor system" waa' prohibited and Stata aid waa 
IDcreaaed to supply the new revenues needed in town budgets. 
The highway department waa also created in 1908 to administer 
the Dew Byatem and to supervise the work of town highway com
miaaionera. Through the Lowman Act, paaaed in 1920, the Stata 
recognized the importance of encouraging the construction of 
roads by the counties. More recently, Stata funds traditionally 
apportioned to the towns for highway purposes are to be expended 
under county supervision." In 1929 the Stata abandoned the 
policy of joint maintenance of the Stata and connty system prev
alent in 1905 and accepted full reaponaibility for the conetruction 
and maintenance of Stata and connty highways." The last major 
move OD the part of the Stata occurred in 1930 when grants to 
towns were revised in accordance with the principle of equaliza
tion.1O 

W .llar •. - With the exception of providing institutional care 
for special claaaea of dependents" and reimbursing the localities 
for the care of persons without an established residence," the 
State, until very recently, haa followed the policy of making wel
fare activities local functions. The emphasis on local reaponaibility 
haa been especially pronounced 80 far as matters of finance are 
concerned. On the other hand, the State has Dot hesitated to estab
lish obligatory standards and to hold the localities to acconnt for 
the resources employed. In 1867 a board of commissioners of 
puhiio charities was created and clothed with authority to investi
gate the fist-al practices prevailing in all city and county al_ 
houses." The Constitution of 1894" made it mandatory on the 
Ltogislature to provide for visitation of all county and mnnicipal 
charitable institutions by the State board of charities." The duties 
mandated to the board under this provision were drawn 80 as to 
include the collection of information relative to neeipts and 
expenditures, approval of fIseal policies, and the checking of all 
proposed building plana." The policy of local support, 80 rigol'
oualy ~bserved over a period of 270 years, was materially altered 
when the State undertook to reimburse the localities to the extent 
of one-half of the amount expended for the relief of the aged..f 
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Over $6,000,000 was appropriated for this purpose in 1934"-an 
item larger than the grants for highway purposes in that same 
year. Further State participation in the financing of local welfare 
work may be expected as a result of the fiscal policies of the 
Federal government. For example, if New York is to participate 
in the Federal subsidies for aged persons, it must lower its age 
limit from 70 to 65 years--a move which would probably increase 
the State '8 contribution by $1,000,000." In order to take advan
tage of other grants made availabll! by the Social Security Act, the 
governor in hia message to the 1936 Legislature recommended that 
the State contribute one-sixth of the funds for grants to dependent 
children. The Federal government will also grant funds for 
assistance to the blind, and for maternal and child welfare activ
ities, provided the State makes contributions and exercises the 
required amount of supervision. Execntive recommendstion 
including these two items has been presented for legislative 
action.·· 

The special joint committee in its 1926 report pointed out how 
untoward events have frequently brought about important changes 
in governmental policy. II The depression years 1930-34 might 
well be added to the list of contributing incidents. Prior to 
November 1, 1933, the State had never undertaken to assist those 
unable to find employment. Today the contributions made to the 
localities for this purpose (including Federal funds) amount to 
$230,000,000.·' Some persons contend that the condition requiring 
these huge appropriations is only temporary and 80 it may be. 
It is, however, improbable that henceforth both State and local 
governments will be oblivious even to what is known as a normal 
labor reserve. 

Protection and eC01lOtnIo detlelopmenf.-Two of the most recent 
services participated in by the State and localities are protection 
and economic development. By legislstive enactment in 1917 the 
department of State police was created to serve the governor, as 
well as other departments of State, and to cooperate with the 
localities." In the same year an attempt was made to promote 
economic welfare through State assistance for approved farm 
bureau projects. This line of activity was further developed in 1929 
when provision was made for the State to grant aid to counties en
gaging in approved reforestation ventures to the extent allowed by 
the conservation commissioner." During the year 1930, $48,832 was 
appropriated for this work." 

.. Cf. Table 44. p. 249. 
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SU'1'III IN'1'IIIBn:RENOIII IN MUNICIPAL AwAlBll 

While it is the primary purpose of this report to deal with the 
fiscal aapects of State and local relationships, it is impossible to 
separate sharply fiscal problems from political antecedents. Cer
tain trends in political action may well have repercussions on the 
fiscal system or may offer the only satisfactory explanation as to 
how the present system came into being. A period of twenty
five years following 1855 is marked by extensive legislative inter
ference on the part of the Stata government in local alfam of 
municipalities, 'especially New York City. The fiscal signi1lcance 
of these acts grew out of the fact that appropriations were fre
quently determined by the Legislature quite independent of the 
wishes of the localities affected. Expenditures were made by 
those in no way responsible to the people whose funds were being 
appropriated. The extent of legislative interference asaociated 
with the period may readily be appreciated from a report on 
municipal government prepared by the Fassett Committee. 

This [report] shoWB that within six years (1884-1889, 
inclusive) the legislature of New York paaaed 1284 acts rela
tive to the thirty cities in the state. Of these, 390 acts affected 
the city of New York. In one year, viz., 1886, 280 of the 681 
acts passed by the legislature, i •. , between one-third and one
half of its entire work, interfered directly with the affairs of 
some particular county. city, village, or town. specifically and 
expresaly named." 

It is difficult to lay to any particular cause or set of causes the 
responsibility for this period of interference. It seemed to grow 
out of the transitional stage through which the State W88 paasing 
after 1850. During this period the urban population began to 
take precedence over those living in rural areas, and the value 
of manufactured articles Surp888ed the value of farm produeta. 
The general distrust held by the people of the rural region for 
those living in the city is probably not without weight 88 a eon
tributing factor. City standards may have been very low," thus 
makinr State intervention imperative; or again, it may have been 
that local interference was part of a political scheme to build up 
an organiaation designed to yield the muimum amount of patron
age. 

INCllBASlNG IJIPOR'I'ANI:a 01' ADIIJNII!'l'UTIVII Blu.Ncm: 01' STA'l'& 
GovI:aNJmNor 

Controls now enrcised over the localities are gradually ~ 
from the legislative to the _utive branch of goftnlDlent. The 
power of the governOl'-ilO thoroughly curtailed under the Con
stitution of 1777-has again been restored to a position of major 
importance.. A large portion of the funda of the government is 

.. FnDIr: J. ~DO'" ....... peI B_...,. (N_ YaH, ISIIG), pp. _ 
Of For _pie, tM TftooI lliDc __ .. Ia tM poriod. 1-"1. 
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now expended. or the policy of expenditure is determined. by 
bureau and/or division heads who hold their positions through 
an appointment by the governor with the consent of the senate. 
Directness of control in some cases is even more remote than that; 
for instance. the head of the highway department holds office at the 
pleasure of the commissioner of public works. who receives his 
appointment from the hands of the governor and the senate. 
Two of the eighteen departments of State government had charge 
of the disbursement of $152.985.000 in 1933-& sum representing 
40.0 per cent of all net State expenditures. Of these two depart
ments. one. the department of education. allocated 90.3 per cent 
of its expenditures to the localities for the support of common 
schools; the other. the department of public works. devoted 10.2 
per cent to towns and counties for the maintenance of rural high
ways. os Out of the allocation of these funds has come the neces
sity of giving authority to these divisions to see that minimum 
requirements of the State are met before aid is granted. Power is 
given to determine eligibility requirements. the kinds of projects 
on which aid is to be expended. how the records are to be kept. 
the kinds of officers placed in charge of operations. and the type of 
reports submitted.·O Similar grants of power to State health and 
welfare officials differ only as to degree of inclusiveness. fO 

GROWTH 01' STATE INTEREST IN RURAL A7PA1B8 

The course of action set upon by the State in dealing with prob
lelD8 common to local governments indicates rather clearly a wan
ing concern for the urban community. In lieu of this policy. 
problelD8 associated with equalization of the tax burden. equaliza
tion of opportunity. and conservation of natural resources. have 
come to the fore. State administration of taxes and sharing of the 
proceeds with local subdivisions have altered materially the dis
tribution of the tax burden. EquaIization of educational oppor
tunity became one of the chief objectives of the school program in 
1926. In 1930 formnlae grants were introduced in highway appor
tionments. The development of a comprehensive system of State 
parks. coupled with an aggressive policy of reforestation has not 
been considered apart from its relation to the use of submarginal 
land for agricnltural purposes. Evidences of withdrawal from 
minute regulation of municipal affairs are as equally clear as 
positive action relative to ruraI problelD8. Constitutional revisions 
have given the cities a relatively large measure of home rule.11 

"Expenditur .. for Education. tIl5.503.000 (A_ R<1'Orl 01 1M Com.,. 
froU .... 1933. pp. 1_7); Publie Worka, f37.482.000 (ibid .• pp. 231)-811; 
total uet expeuditurea of State govemmeut, f343.624.000 (Tobie 3. pp. 16-10,; 
State aid for ""hoola, ,104,271.000 (Table 44, p. 249,; State aid for high.a,.. 
f3,826,000 (ibid., • 

•• See .tns, pp. 29th100. 
TO See .tns, pp. 330-3.1. ~I. 
f1 See irtfra, pp. 111-12. 
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New York City has been exempted generally from State health 
laws;" New York City, Rochester, and Buffalo are excluded from 
the mandatory provision of municipal reporting;tO and New York 
City'. share of the gasoline tax is not earmarked for highway pur
posea but becomes a part of the general fund. T. The approval by 
the appeala court of the emergency taxing power granted to New 
York City extenda definitely the &Cope of municipal power to 
incl ude the laying of excise levies. TO 

Finally, recognition should be made of the growing a1Iinity 
between the cities and the Federal government. Recent develop
ments bringing out clearly these new honda appeared when cities 
were seeking relief from excessive debt burdens through the Wag
ner Bill, the President's dependence on the mayors to aid in 
putting into operation the codes under the National Industrial 
Recovery Act, and the granting of loans and gifts for the develop
ment of emergency works projects. Also, Federal services and 
information with respect to airport administration, municipal 
finances, crime detection, lire control, public health, milk control, 
parks, specifications for purchasing, smoke abatement, library aerv
ICe, and water supply are becoming increasingly important factors 
in city operations. TO 

s. Summary 

Synthesizing these various perioda into broad trends, one 
obaerves the passing of the State as an institution only remotely 
interested in local governmental alfairs to one whose c1Iief fiscal 
interest lies in probl~rns traditionally of loeal concern. In 1934, 
63.1 p~r cent of all State tax receipts were returned to the loeal
lties either as shared taxes or as subventions. n A broadening of 
the grants.in-aid program to include education, highways, health, 
welfare, conservation, and relief for the aged definitely marks the 
passing of the early .path~tie attitude of the State toward the 
ellaracter of the service rendered by the minor divisions of gov
ernm~nt. In the fulllllment of its obligation to the loeal units, 
the State haa been directing its c1Iief inter<'Sta to regions unable to 
provide the nE'Ct'llBllry gowrnmental services without undue blll'
dtll. At the same time through the extension of .. home rnle" 
prerogatives the urban community is given. wide meaaure of free
dom in working out its own destiny. 

10 Itnmpt .... p""Yklona 01 _itary ..... IPM/io 8M11. lAw. 1931, 
I I·b). The oommiooloMr of ... 1tlI ODfti_ 110 _trOI 0_ New York City 
(~ I .). La ..... loti,.. II> ~ boorU oIlaeoltio 10 DOt app_ II> Ne .. 
York Cit:o (;'-' I :181. 

ncr. S,..., R~ of 1M C-.... U ... 1N3, P. lL 
"I'u lA .. 1931, I ~ (5). 
n N_ ywt B .... n.rpor. •• T. Nf" of N_ Y .... 268 N. Y. 137 (l1I3S) • 
.. See Paul Betten. ................ Ie ......... '.r 6... • .. (New 

York, 1"1). 
" See Tabla II, Po It. 



CHAPTER m 
THE TOWN 

Local government of the township-county type is indigenous to 
the Empire State. In fact the beginnings of town government 
antedate the emergence of the State by more than 150 years. 
Breucklyn (Brooklyn) was founded in 1623, the English estab
lished 5 towns between 1642 and 1656,' the Duke's Laws of 1665 
mentioned 17 towns,' and when the State was redivided into 
counties in 1788, 120 towns were enumerated." Today there are 
932' all classified as municipal corporations, maintaining a roster 
of ten to fifteen thousand officials pIns employees, and spending 3.4 
per cent of the total disbursements made by all units of gov
ernment including the State and city of New York.' 

I. Colonial Town Government 
The persistency of an established pattern coupled with the need 

for a governmental unit adapted to the exigencies of pioneer life 
caused town government to be well received in colonial America. 
It aerved the coloniats well as a unit for the organization of com
mon action. Protection from the Indians, a matter of first impor
tance to the early aettlers, was best provided by the formation of 
closely aettled communities. Again, a rudimentary form of gov
ernment was entirely adequate to meet the needs current in that 
day. They amounted to little more than registering the number 
and owners of the livestock turned over to the care of the .. kow
keeper," accounting for the number of day's work due on the 
pasture fence, impounding and disposing of stray IlDimals, and 
setting and enforcing the penalty for leaving the town gate open. 
In addition to theae duties town government assmned responaibil
ity for recording bills of eale, lands given out to allotment, town 
receipts and expenditures, provision for collection of the tithe 
promised the governor, regulations covering dealings with the 
Indians, holding sessions of court, awarding bounties, apportion
ment of labor on the roads, erection of houses for the entertainment 
of the young, contracts with the town drnmmer, and provision for 
the repair of the church.' 

'11~ (Newtown) 1842, lIeemotede (Hempotad) 1844, V1i~ 
(JPlu6hiDgl 1845, Grav .... nde (Gran ...... d) 1845. and Ruotdrop (J ...... iea) 
1858 (William C. lIor07. n.. 00 •• ",_ 01 N_ Y_ (New York, 1902). 
p. Ill). 

• -J>ukeI. La..,· op. "" .. p. n . 
• Lot., 1788, e. tI4. 
• The 8pecial IUport of a. O_ptn>l/er OIl J(_ieipU ~,. In& ....... 

932 -... in 1918. 
• ct. Table I, pp. 15-18. 
• -- of 'lie ,,_ of Nort • ...... 8"",' 11-.--, r- ,.,......, N_ y- (Jamaiea, N. y~ 1898). VoL I, ISM-IOSli. 

[IB) 
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In the Dutch towns, administration of these enumerated respon
sibilities was divided between the towns and the district court. The 
latter agency, however, was more important since all matters re~at
ing to regulation of roads, construction of churches and establish
ment of schools were handled in a joint assemblage of all towns in 
the district. Local autonomy was further restricted in that all laws 
were subject to approval by the provincial government.' The 
English towns, however, had more freedom. The local magistrates, 
together with the constables and clerk had authority to conduct 
their own affairs through the town meeting. . 

The fiscal aspects of local government and the relation between 
the central government and its subdivisions were indeed very 
elementary. Paying one's obligations to the local taxing unit 
amounted chiefly to working 80 many days per year on the roads, 
helping to repair the fence enclosing the common pasture, or hew
ing timbers for the construction of a bridge or school house. As 
late as 1710 the cash outlays made by the city of New York were 
only slightly in excess of $1,300.' It should be recalled that the 
Dutch colony derived the major part of its revenue from two 
Bources-dutiee and excises. The localities, thus generally relieved 
of supporting the central government, were left free to work out 
their own fiscal problems. 

With the capitulation of the Dutch in 1664 the English did not 
make any radical change in local government, but on the con
trary took steps to fortify the position of the town. The functions 
remained about the aame in that the inhabitants were to make the 
rates for the local church, maintain the minister, and support the 
poor. The number and names of the elected officials were changed 
-the magistrates of the English towns and the schout and 
schepens of the Dutch towns giving way to the constable and over
aeers.' 

The inauguration of the Duke's LaWB in 1665 marks the begin
ning of the town as an assessment unit. The constables and eight 
overseers were to assess the persons of each parish on a propor
tionate basis. The completed rolls were to be certified to the ses
sions and abatements made by the justices for those who could 
shnw that they had been overcharged," Besides the ass "'ent of 
property, other characteristic features associated with town gov
ernment of today were similarly established. Justice courts were 
set up to dispose of small civil cases;" the poor were to be looked 
after by two of the eight overseers;'" bounties on woJ.'ft8 were 
offered ;" fence vieW\11'8 were to be named by the constables and 

'John 11. BrodhNd, Bio""Y of tM S_ of 11 .. 1'""" JI'irot p ....... 1609-
1661 (N ... York. 1863). I. ISII. 
P. '~wanI D. Durand, n. -- of 11_ Y .... cu. (N .. York, 18881. 

'"Dub" x. ..... .,. rit~ P. "' 
,. no.I.. P. I" 
11 IW., pp. T and lIS. 
.. no.I.. P. ... 11' ..... P. e6. 
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overseers;<" and corrals were to be established for the impound
ing of stray animals. to 

So far as supervision over the acts of the localities was con
cerned, the English period was one of relaxation and development 
of decentralization. The practices followed by the Dutc~tral 
appointment of local officials, review of ordinances applicable to 
their own towns, and review of elected officials in the ease of the 
English towns-were definitely abandoned. The localities were 
free to choose their own officials and to pass thoae ordinances 
deemed essential for the common good. The central government, 
however, reserved the right to remove any official from office who 
was guilty of neglecting his duties, or of committing a major mi&
demeanor. l • 

It was in 1691 that town government was established in a man
ner characteristic of the present day, namely, the township-county 
type of organization. This act provided 

that there be elected and Chosen annnally and once a Yeare 
in each respective Towne within this province; two freeholders 
who are hereby impowered to assess and establish a eertain 
Bate npon each of the !freeholders and inhabitants within their 
respective Townes which asses!!JD~nt or certaine rate shall npon 
a certaine day as the Inhabitants of the respective Townes 
shall appoint be delivered to a certaine !freeholder which 
sbaII be likewise Chosen in each respective Town aforesaid to 
supervise and exaDJine the publique and necessary charge of 
each respective County • • .u 

Thia was a significant move toward autonomy for the loCal units. 
The work formerly performed by the justices of the peace (au 
officer of the central government), now began to pass over into the 
hands of functional officers locally elected,· 

The town continued to carry on under the elected supervisors in 
about the same manner as under the overseers. New acts were 
passed giving legal clarity to practices followed by the town since 
early colonial days. The first was an act enabling the towns to 
regulate fences and highways. The electors were empowered to 
choose three surveyors of highways, whose orders with respect to 
local roads became binding when approved by the court of sea-

'" ni4., P. 21. 
1511riL, P. :;e. 
" ni4., P. M. 
IT C"""'., La"". IMI ... I; rio w;L. 1703 ... 133. puood witb the '"",,ilI. 
~ of eIarifying the \egWatin inUut of IIUI. A oupe"ioor, two ... 
-.., and _ eolleetor were opeeiJIed to be dwoeD II)' the .Ieeton of the 
towm.. 

II Justieea of the _ 1UIder opeeiaI ode of the LegiAlatu ........ ti.ued to 
IeoT _ for the repair and _ioB of jaila aad eoart boa ... wrtil 
after 1750. The preamble to neb all aet in nOli (w;L. e. 1!U1 ... peneded 
the __ ..... of the aet of IMI II)' -as that ~u..ta.dias the p .... 
riaiOD made for the ddrayias the roopeeti.e ~ of 0IIdI CoDDty. • 
the justi<es wae to make the IeoJ and order the eolleetioa of the taL 
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sions." The elected freeholders in each town were to make pro
vision for the maintenance and support of their respective poor." 
While the justices of the peace of this time could not be strictly 
considered town officers. they were given the jurisdiction of town 
oourts with authority to hear petty cases of debt and trespass." 
Questions arose about the authority of the towns to acquire real 
property for carrying out public purposes. Accordingly. in 1699 
the trustees of each town were empowered to make a levy for 
ohurch, town house. or jail, to be collected in the same manner as 
other publio charges." 

The adoption of the Constitution in 1777 made no attempt to 
alter the existing local governmental organization. but rather 
enoouraged the continuance of the town and county. by providing 
that .. the town clerks. supervisors. assessors. constables and col
lectors, and all other officers. heretofore eligible by the people. shall 
always continue to be so eligible. in the manner directed by 
present or future acts of the legislature ..... 

2. Early Expansion oC Town Government under the Constitution, 
1783-1880 

Sooial and economio oonditions prevailing subsequent to 1788 
were propitious for the expansion of town functions. This is evi
denoed both by an increase in numbers of towns and in the extent 
of governmental responsibility delegated to this unit by the cen
tral authorities. . 

In an aot of 1788 dividing the counties into towna-a part of the 
reorganization procedure following the Revolutionary War-the 
oitizens. when assembled in the capacity of a town meeting. were 
given authority to make rules and orders for improving the com
mon lands, maintaining the fences. preventing animals from run
ning at large. impounding stray animals, and to raise Iiounties 
for the destruction of predatory animals." This legislative act did 
not involve any new duties in partioular. but was merely a legal 
gesture carrying the old order over into a new era. 

A significant responsibility was added. however, in 1795 when 
the town was designated as the unit to administer the funds set 
apart by the State for the support of common schools." The major 
part of this duty was removed in 1812 by the creation of the dis
trict system." After that time, with the exception of 1917, the 
towns have partieipated in the educational program only in an 
ancilliary fashion.·' 

" ni4., 1191, .. S-
.. ni4., ... . 
"16', .. .. 
.. , ...... lIUI ... 113. 
n c_""""" XXIX. 
16 Lew, o. 84.. 
H IIM4., 17UG, .. n. 
"IIM4., l8UI, .. Iti-
II ct . .,..., ,p. \71-7a. 
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After 1800, town authority 11'88 extended in several respeeta. 
The raising of fnnda for the proseeution of snits by the town waa 
authorized in 1820 -rs Janda eouId be aeeepted for cemetery pur
pose&, and in certain instaneea quasi-public burial plots beeame 
the property of the town -rs the $250 per town allowed by law for 
roads and bridgea might be increased to $500 on actiou of the town 
meeting;" fire eompanies eould be formed, each eompany being 
authorized to eboose a eaptain and clerk and to draw up by_lawa;"1 
boards of health were to be established in each town eonsisting of 
the supervisor, overseer of the poor, and the justieea of the peace, 
with power to appoint a health officer and make rules indicating 
his duties and the aeope of his authority. u In 1869 towna were 
authorized to raise lunda for the ereetion of public monuments," 
and three years later authorization waa given to levy taxes for 
building and maintaining a lock.up." 

These authorizationa just reviewed constituted the chief devel
opments in town government during the period from 1691 to 
approximately 1880. The town had been empowered to as&e8II 

taxea, acquire property, eare for the poor, administer justice, build 
highway&, and eare for the public health. Its field of responsibil
ity had been extended to eover virtually all fnnctiona character
istic of governmental action current at that time. 

3. Recent Developments in Town Government 

Fiscal data, legislative enactments, and general historical devel
opmenla all shed some light on the place the town may eventually 
fill 88 a governmental unit. Some of these indieea are definitely 
of a tegte&ii.e eharaeter, others are indieative of an attempt to 
revise the administrative orgaujzation and enlarge the preroga
tives of town government in such a way that it may meet problems 
associated with urban and semi-urban conditions. Among the 
factors indicative of deeadence are: the ehange in the rate of growth 
of the town as eompared with the newer units of government sueb 
as the city, village, and BpeciaI district; and the tranafer to other 
units of government, either in whole or in part.. of numerous ftme
tiona belonging traditionally to the town. This latter trend is 
elearly evident upon an examination of the legislation enacted in 
the nineties and the early part of the twentieth century, and fiseal 
data eovering the paat few years. Attempts to revitalize town 
government are refleeted in enlargement of the powers of the town 
to include many aervieea decidedly of a municipal ebaraeter and a 
reorganization of the administrative machinery • 

.. ~ eo 1t13. 

.. IIM., 1826. eo /17 • 

.. II>NI., 1832. eo 27 .. 
11 II>NI., eo 222-
.. II>NI., eo 333-
.. II>NI., eo ~ 
.. II>NI., Isn, eo 5IJ. 
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FACTORS INDlOATIVII O. DBOADBNCB 

As to the first point, the growth of the number of towns, one may 
Bay that this development reached ita climax approximately in 
1860. The legislative act of 1788 dividing the State into counties 
and towns made provision for 120 towns. From this relatively 
small beginning the number grew to 824 in 1840 and increased to 
932 by 1918. On the other hand villages and cities have grown 
rapidly, and the apecial district for purpoaes other than educa
tional development has had a phenomenal growth since ita incep
tion.N 

Unfortunately, fiscal data for New York towns are available only 
for the yeara subsequent to 1917. Though the period may be a 
short one, relative to the age of town government, it is important, 
nevertheless, for within the compass of these years expenditures 
have increased by more than 200 per cent.·· Moreover, significant 
observations as to the present and future place of the town may be 
made when these expenditures are classified as to character and 
function, or compared with similar data for other governmental 
units. It From the standpoint of functional importance, highways 
heads the list of town activities, n followed by general government, 
protection and interest with approximately equal claim to fifth 
place by h~alth and welfare.·· Figure 5 indicates that practically 
all of the functions of town government have experienced a uni
form rate of growth with the exception of a marked decline in 
outlays ~ginning in 1927 and an increase in welfare activities 
sin.e 1930 and 1931. 

Since outlays are largely expenditures for highways, an investi
lflltion of the causea of decline since 1927 may shed BOme light on 
the readjustment of functional responsibilities. Shorteomings 
of the town, 80 far as highway ailministration is concerned, have 
~n felt ever since the adoption of the State ConstitutiOlL Towns 
were not meeting the needs for through means of transportation; 
aCl'!Oniingly, the State ~t about to constrnct certain trunk roads 
und~r the supervision of special commissioners. In 1838 the 
authority of the county board of auperviaors was extended giving 
thflll pOWfr 

to appoint special f"ODImiaioners to lay out public highways 
in th""" _ where they shall be satisfied that the road 
applied for is important, and that the authority now eon
fcrfd by law upon f"ODImiasioners of highways, cannot or will 
Dot be exercisfd. to accomplish the Iaying out of aueb road-" 
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NaT E""mNDITtJ"". O~ Now You TOWN. roR CUBBIlNT PURPOS •• AND Of1TL.l.YB,1918-1934· 

(TbOU8&IldJo) 

PURPOSE 1915' 11)10' 1911O 19.1 19" 19.3 19U 

OeoarallO'fWIlDlllbi •••••••••••••••••••••••••••••••• ".833 ".903 13,249 113.816 13.679 113.8<11 1'.099 
ProteoUon ••••••••••••••••••.••••••••••••••••••••• Gn '2~ 71' 81. l,M3 2.286 1,857 
Health and IaIlltat.lon .............................. ~I' 613 673 G.I 1.050 388 1,690 
Hlabwayl ......................................... &,283 '1.968 10.918 11,130 11,10& 19.692 13,068 
Chariti •.•••••••••••••••••••••.••••••••••••••••••• 73. 816 "9 92. 1,022 983 1.019 
EduoatJ.on •••••••••••••••••••••••••••••••••••••••• 81 63 110 127 aG 132 1" RecreatIon ••••••••••.•.•••.•••••••.•••••••.•....•. ·• .. ·828 ·····i&9 · .. ··iii ..... ~ ·····su ·····iM ·····S88 AUotb •.••••••••••••••••••••••••••••••••••••••••• 

Total malnt.en&nOl •••••••.••••••••••••••••••••• 110.863 113.036 116.633 117.f60 118.1105 t20.380 122.132 
OUtJaya4 ••••••••••••••••••••••••••••••••• " •••••• 8."20 6,07' 8,02' 10,320 0.903 14,467 19.228 
lo.\oI'eI\ ••••••••••••••••••••••••••••••••••••••••••• 389 "I 608 669 ... 729 1.001 

Total ......................................... '''.~77 11S.68O 123.088 128.339 129.1" 113& .... 142,801 

PfI'OmIt;Jq. Di.tribut1oll 

Gen .... lO'ttIIlIIltDt ................................ 18.1 16.8 I~.I lSl.S UI.8 10.8 9.1 
Protection ••••••••••••••••••••••••••••.••••••••••• 8.G 3.~ 3.1 3.1 ~.6 e.~ ~.~ 
Health ancl.anitaUon ••..••.•..•..•.••........•.... '.9 2.8 2.G '.1 3.S 1.1 3.8 
Hiabwan ......................................... U.~ 0.8 67.3 39.3 38.1 M.~ 30.8 
CbariU ••••••••••••.••••••••••••••..••••••••••• ,. 5.1 ~.~ 8.7 8.' 3.5 2.8 .. ~ 
EduoaUon •••••••••••••••••••••••••••••••••••••••• .~ ., .6 .~ .G .~ .8 
a-t-tioa. ••••••••.•...•.•.•••••••.•.•...•.•••• '" ... ··iI:. ······:8 ······:5 ······:7 .. · .. i:i ...... :, ······:i AlloU. .............................. ·· ........... 

73.7 Total main*-oe ...••...•...•••...•..••.•.••• 70.8 71.7 81.8 83.8 67.8 ".2 0....,.. ....................................... ; ... 23.S 27.8 le.l 38.~ 33.9 ~.e ".~ lo.e.r.&, •••••••••••••••••••••••••••••••••••••••••• 2.1 2.~ 2.2 2.0 '.8 '.1 D.' 
Total ••••••••••••••••••••••••••••••••••••••••• 100.0 100.0 100.0 100.0 100.0 100.0 100.0 
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128.129 .... 321 00 
18,346 22.379 5 1,24& 1,825 
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years. For example, Table 9 indicates that the three towns of 
Nassau county apent $1,506,146 for protection to peraona and 
property. Of thia amount only 6.8 per cent pllSlled through the 
regular channels of town government; the remainder, $1,403,597, 
waa diaburaed by either fire or water diatricta. Similarly, Suffolk 
county expended a total of $859,729 and Westchester, $1,133,117. 
In these two cases the amounta dishursed through the special dis
tricta were 81.7 and 69.2 per cent respectively. 

TABLE 9 
ExPumlTUU8 1'08 PBoTJlC'I'ION BY BPIICL\.L DISTalCl'B AJIID TOWMe IX 1'Jrau N ... 

YORE CommH, 1930" • 
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PCII' Cent p.,.c .. , -, 01 Am ... , of 

Toto! Toto! 

H.-a ..........•....•..•.... 11,"3.1191 93.2 ,lm,MI e.8 11.I11III.'''' 
Suffolk ••.•.••••.•.•••••••.•.• 702,745 81.7 150,8801 18.3 859.129 
w.&ch ....................... 782._ .... 2 360,011 30.8 1.133.117 

Total .•••••..•••••.•. ~ ••.. •. 888.MS u.e 1610.144 17.4 13.488,882 

.. 

Changes in the economic order making necesaary the collection of 
revenue from sources other than tangible property are tending to 
diminisb the importance of the town. Corporation taxes, per
sonal income tax, mortgage tax, financial inatitutiona tax and the 
licenae and tax on beer and wine are all State-adminiatered taxes, 
a portion of which is returned for the support of town government. 
Viewed either from the standpoint of a disburaer of public funds, 
or as a collector of revenue for itaelf and other unita of govern
ment, all indicationa point to the declining significance of town 
government. 

The most recent handwriting on the wall relative to the future 
of the town in New York State ariaea out of a constitutional amend
ment. Article III haa been 80 modified that the two bnlwarks of 
town government, namely, the elected supervisors and the prohi
bition on the trsnafer of functiona implied from Article X, have 
been completely swept aside. 

Any such form of government may provide for the appoint
ment of any county officers or their selection by any method 
of nomination and election, or the abolition of their offices, 

. and may also provide for the exercise by the board of super
visors or other elective body of powers of local legislation and 
administration and the transfer of any or all of the functioDll 
and duties of the county and the cities, towna, villages, dis
meta and other unita of government contained in such county 
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to each other or to the ltate, and for the abolition of omces, 
departments, agencies or units of government when all of their 
functions are 80 transferred without regard to the provisions 
of article ten or any other provisions of this constitution 
inconsistent herewith.'· 

Not only have the traditional barriers to the reorganization of local 
governmental machinery been broken down, but the alternative 
forma of county government offered by the Legislature are of a 
character to enable this unit to become one of the moSt modern 
and efficient agencies for rendering governmental services. Should 
the opportunities now provided for reorganization be fully 
exploited, the shifting of functions from the town to the county 
should be greatly accelerated. 

STEPS TAKEN TOWABD MODERNIZATION 

Offsetting these numerous indices of decadence are the attempts 
to revitalize sufficiently the structure and organization of town 
government to enable it to serve the needs of urhan areas lying out. 
side incorporated plaees. The first authorization typical of this 
trend occurred in 1892 when the town board was permitted to 
establish lighting districts outside incorporated villages." Inspec
tion of Table 10 indicates that town functions are now aufficiently 
extended to embraee virtually every municipal function. 

In addition to adding to the list of town prerogatives lOme effort 
has been made to improve its operating mechanisms. The Kirkland 
Law enacted in 1932, designating the supervisor and councilmen 
in towns of the first class, and the supervisor and justices of the 
peaee in towns of the second cl888 as members of the town board," 
was an attempt to strengthen the extremely decentralized adminis. 
trative organization of town government. The general tendeney 
sinee its inception has been to inerease the number of functional 
offices and to seleet the incumbents by ballot. The law of 1703 
stipUlated that the eleeted town omeara were to eouaiat of one 
aupervi80r, two assesaors, and one eolleetor.1I By 1801 the number 
had increased to one supervisor, one clerk, three to five 1IS!Ie6SOrs, 
one or more eolleetors, two overseers of the poor, three highway 
eommissioners, as many eon&tables, fenee viewers, and pound 
masters as thought neeessary and as many overseers of highways as 
there were road diztri~ts in the town. II The additions that have 
been made sinee that time are the jnstices of the peaee, made elec
tive in 1829," and the oo..rd of town auditors, in 1875." The new 

II See. .... a-.Ie4 No-.-_ I, INS. 
1I-.e.166. • c.AiI,.. "pp'_, 113!, 4IlI:1O. 
II ('eI. -. e. 133-11-. e. f1I. 

"'~ e. 3541. 
"'~ e. lllO. (lIepoa1od Ia 113!, ...... e. IK) 
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roster of town officials as provided in the law of 1932 has not 
materially reduced the number to be selected by popular vote. 
Towns of the first clB8B are to elect one or more snpervisors, four 
councilmen, the town clerk, two justices of the peace, a snperin
tendent of highwa:ys, and a receiver of tues and assessments. 
Towns of the second clB8B are to elect one snpervisor, four justices 
of the peace, a clerk, a superintendent of highwa:ys, one or three 
B8BeBSors, and one collector. II In addition to the regular town 
officers all of the commissioners and treasurer of fire districts are 
to be popularly elected," and districts established prior to the 
enaotment of the Kirkland Bill may, by referendum, continue to 
elect three district oommissioners." 

The law has, however, concentrated responsibility in the hands 
of the town board as is evidenced by the abolition of all former 
commissions except those in fire, joint water," and other districts 
electing to operate under Article XIII of the Town Law. This 
tendency is further indicated in that the offices of the clerk, sup
erintendent of highwa:ys," and assessor'" may be filled by appoint.. 
ment. Figure 6 sets forth the main features of the administrative 
organization now provided in first.. and second-class towns. The 
chart also names the principal officers, indicates their method of 
selection, and whether filing the office is mandatory or optional. 
All ex officio relationships are also designated. 

Though there has been a concentration of responsibility in the 
hands of the town board, as shown in Figure 6, it should alao be 
pointed out that to an increasing extent, final authority has been 
placed in the hands of the voters. Some of the acts apeciftoall:y 
calling for referendum action are the filling of the office of town 
clerk by appointment, It appointment of snperintendent of high
wa:ys," estshlishment of general improvements," collection and dis-

II c.wr. lho~. 11136. U :20. 
A '''''-. U: IT to 
"'''''-. U:8n (l0). 
a '''''-. U :81. 
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posal of garbage in cert~n towns,~' zoning and planning in ~er
tain towns,"' and changmg the number and method of selectmg 
assessors. ee 

Without disparaging in any way the attempts that have been. 
made to improve the machinery of town government, the probabil
ity of rejuvenating this unit sufficiently to make it serve a dynamic 
society appears to be very remote. In the first place, its bound
aries, in the majority of instances, violate natural communities 
of interest. Witness the fact that fifty-four villages of the State 
are out by township lines.·' It is ill-adapted to perform moat of 
the important services mandated to it, regardless of the potential 
effectiveness of the administrative machinery. The number of 
miles of road to maintain are too few to support a full complement 
of highway officers and to utilize fully the necessary mechanical 
equipment. Community needs for water, light, and sewer services 
are more oonveniently supplied by special districts. Outside urban 
communities, scarcely any phase of revenue administration can 
economically be delegated to an area as small as a town. Health 
and welfare services are State-wide in their implications and in 
moat instances a town coul4 not economically maintain the 
atalf and institutional facilities essential to their execution. Town 
government is an anachronism. The type of services required at 
the time of ita inception is no longer demanded; the needs of the 
day call for a different instrumentality. 

'" Town Relationships with Other Units 

A:4y description of town government failing to accord some con
sideration to the fiscal relationship of this unit with other local 
governments and the State would indeed be incomplete. With 
the growth of cities and villagee it was necessary to devise arrange
ments whereby problema common to adjacent urban and rural 
areas could be resolved. Assumption by the county of a growing 
proportion of the responsihility for puhlic highways, health, edn
cation, and welfare has carried with it a greater measure of sup
ervision over town accounts, reports, and personnel. And, in addi
tion to these more recent adjustments, there still remain thoee 
inter-relationships evolved when the town was the principal unit 
of local I!Overnment. Such functions as the town performs rela
tive to the :{Iublic school system are characteristic of this era. 
State limitations on town expenditnres have virtually existed 
since the time of the first Constitution. As the fiscal relationships 
have become more complt~lt under a system of grants-in-aid and 
shared revenues, the devices for regulation have likewise been 
modified and elttended . 

.. Aid.. 83 :ftl. 
"Aid., 83:200. 
-'''''', 83 :11-111. ., l'f. Tabl. Ii, pp. 140-41. 
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The first restrictions imposed on the towns by the State dealt 
with expenditure limits. In 1801 the maximum amount the super
visors were allowed to levy on anyone town for highway purposes 
was $250.'· This provision prevailed until 1832 when the voters of 
the town were permitted to authorize an expenditure in excess of 
the stipulated amount.·· Also in purchasing of town meeting 
houses maximum limits were established at $2.00 per town elector.'· 
The extensive activities of the towns in granting aid to corpora
tions was definitely closed when an amendment to the Constitution 
was passed in 1874 prohibiting the investment of public funds in 
the stocks of a private enterprise." By 1880 the State board of 
health began to make its influence effective in local health adminis
tration." The tax commission was established in 1896 and charged 
with the responsibility of furnishing local assessors with informa
tion, determining whether they were performing their functions in 
an efficient manner, and making such rules and regulations as 
might be necessary to achieve uniformity in assessment procedure.'" 
In 1904 the State engineer was anthorized to withhold aid from 
the towns for· highways when the local administrative organiza
tion did not conform to requirementa of the central government." 
Shortly after the establishment of the State highway department 
in 1909, the State commission could initiate removal action against 
a town superintendent through the town board.'" In 1921 the 
action could be taken directly by the State.'" In 1905, the responsi
bility for developing a complete system of reporting and stand
ardization of accounts was placed upon the comptroller," and 
reports from all towns were made mandatory in 1911.'" Further 
controls. have been suggested, such as, the establishment of a local 
governmental board with power to prescribe budget and account
ing systems, provide for audits, approve bond issues, scrutinize 
overlapping debt struetures, and approve tax rates.'· 

The town is more closely associated. with the county than any 
other unit of local government. There is scarcely a type of activ
ity not related to the county or subjeet in some manner to the 
scrutinr of this agency. The extent of county participation in 
town hIghway matters may be cited as a case in point. The county 
may take over town bridges, town purchases of toola in excess 

.. Ltw>., .. 186, I 24. 

.. An additional $250 could be raioed if deemed -""'7 ('hid., 18311, 
.. 274). 

to Ibid., 1847, c. 197. 
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75 wuw, Co 30, I 46. d. infra, p. 300. 
'8 LtwJa. c. 404. 
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ft/bid., c. 644. 
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of $500 must be approved by the county superintendent of high
ways, the town highway commissioner is subject to Bupervision by 
the county highway superintendent, and the town and the county 
may undertake jointly to construct and maintain roade.·· 

In the field of public welfare, relationships similar in character 
are found to prevail. The county board of health may require 
local boarde to perform their duties, the supervisors may charge 
back to the towns relief administered by the county; welfare 
officers must report to the county commissioners, or the county may 
assume entirely welfare duties normally allocated to the towns.·' 
The county board of supervisors, subject to State approval, has 
authority to establish county health districts to take over town 
health functions. "' 

The relationships arising between the town and the county rela
tive to revenue administration are the oldest and also probably 
the most important. The town has always been the chief admini .. 
trative agent responsible for the assessment and collection of the 
property tax_ substantial source of county revenue. More 
recently the county has been given jurisdiction over the mortgage 
recording tu:, a portion of which is shared with the town." When 
local assessors fail to hear aggrieved taxpayers, the duty devolves 
upon the county." The county is also charged with the equa1iza.. 
tion of valuations between the various towns.'" The county col
lects a large percentage of the property tax levied against utility 
companies," and all warrants returned by the town collector as 
uncollectible are placed in the hande of the county treasurer.1T 

Annual reporta on indebtedness as compiled by the town super
visors are to be submitted to the county board." 

The fact that the supervisors of towns constitute the personnel 
of the county board is not without significance in a discussion of 
town-county reiationship& The board may be more accurately 
described as an asaemblage of town representatives rather than a 
policy-determining body with a county.wide point of view. Plana 
of highway construction, problema of relief, educational progrems, 
and other matters of legislative concern are generally conceived 
in the minde of county board members in terms of the towns which 
they rep~nt. A J"e('ent commission in commenting on the admin
istration of county business d_ribed the supervisor as "primarily 
a town ot1Iciai and only aeeondarily a county official. " .. 

.. ct . ..,..., pp. aoo If. for a mon detailoel dl""".iool of tcnrD IUId -t7 
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A rather extended body of laws evidence the common interests 
drawing village communities and their environs into joint under
takings.·· Town officers also perform a number of duties rela
tive to school matters. The clerk handles certain records; the 
supervisor disburses school moneys and manages school properties; 
and the tax received collects school taxes in all first-class towns. 
The town board appoints an attendance officer, and the electorate 
chooses two school directors for the purpose of naming a district 
superintendent.01 

5. Summary 

The failure of institutions to keep pace with economic and social 
developments is nowhere more clearly exemplified than in the his
tory of town government. Save for the minor alterations intro
duced or made possible by the Kirkland Law,·' the same adminis
trative organization established to handle problems pertaining to 
the impounding of stray animals, enforcing the penalty for leaving 
the town gate open, or assessing a lahor tax for the church or local 
road is attempting to meet the problems incident to a highly indus
trialized and preponderantly urbanized society.·' 

Prior to the approval of the amendment of Article III of the 
Constitution in November, 1935, the limits within which town gov
ernment could be modified were indeed narrow. The office of the 
supervisor was inviolate, not only in that it carried a constitutional 
status, but that the commonly associated duties could not be 
abrogated. Functions could be abolished in entirety but any 
attempt to transfer the work to another unit was almost certain 
to meet with disapproval by the courts." However fixed the struc
tural aspects of town government have been, the demands for new 
and expanded services have been growing continuously. Numer
ous functions essentially municipal in character have been added
the establishment of incinerator plants, construction of landing 
fields, provision of parks and recreational facilities, and zoning 
of semi-urbanized areas. The expansion of the older functions of 
government has been sufficiently great to create an entirely new set 

.. See ",frg, p. 127. 
01 Cf. ",frg, pp. 17~73 . 
•• Cf .... pro. pp. 49. 57 If . 
.. The reepoboibility for the mper8ciality of the Kirklaud Bill must, In 
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local bodies ean best govern themlehes if given the proper mean. of Rlf· 
govemment. It baa presened the demoeraq of the oldest form of gonrD' 
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of problema incident to their administration and finance. Con
sider the construction of highways aa a case in point. The demand 
for highways suitable for motorized traffic has introduced engi
neering problema relative to structural strength, durability, and 
suitability for varying types of traffic. Borrowing of capital must 
be resorted to with ita problema of interest rates, margins of 
safety, and provisions for retirement. Under these conditions the 
matter of highway construction becomes so vastly different from 
that 88Sociated with clearing a roadway or constructing a few 
plank culverts that such relationships as exist are indeed remote. 

The inappropriateness of the town organization to administer 
many of these newer functions, coupled with its inability to finance 
the expansion of highway, health and welfare activities, has 
resulted in the creation of numerous special-purpose districts and 
in the partial transfer of many functions to governments with 
wider jurisdiction and greater taxable resources. Special districts, 
unknown before 1880 (except road and school districts), numbered 
2,564·' in 1934. Fire protection districts were formed first, fol
lowed by lighting, highway, garbage, water supply, sewage, river 
improvement, health, sidewalk, river regulation, park, and others." 
In the counties of Nassau, Suffolk,_ and Westchester, 82.6 per cent 
of all town expenditures for protection in 1930 were made through 
special districta. II 

A tranafer of traditional town functions to other governments 
haa been progressing steadily during recent years. At one time 
the town collected a share of the State revenue, estimated property 
valuations on which the villages, school districts, and other ad Aoo 
agencies extended their tax levies, was the sole agency responsible 
for the construction and maintenance of highways, made provi
sion for care of the needy, and protected the health of the com
muuity. This situation has, however, bet>u mat .. rially altered. 
Through revision of the revenue program of the State, the town 
now does not goonerally supply the State with revenue, but on the 
contrary, the State provides the town with approximately one
fourth of all the revenue it expends. Since 1893 the county has 
actively participated in the building of highways, to be followed 
in a few years by the State, leaving to the town only the third
clBl!ll roads. Other functions such as care of the needy and sup
port of the indigoont are gradually passing out of the hands of the 
town to other units possessing instrumentalities commensurata witb 
the requirements of modern needs. 

.. A_ -.,.on ., 'M B_ r- C--iaiooo, 18M, P. 311 • 
• <:to i .. ,.., po 130. 
., S. TabI ... po .... 



CHAPTER IV 
THE COUNTY 

L Its Deponing. and Fiscal Importance 

The twelve rudimentary counties established in 1683 were pat
terned after two old world institutiorur-the patroon of Holland 
and the shire of England. After the Norman conquest in England 
the county sank from the poeition of a near autonomous unit to 
that of an administrative subdivision of the central government.' 
It was with this status that it was introduced into America and 

. present day New York. In no sense of the word were counties 
designed to function as local governmental units, but rather as 
administrative districts of the State. The Duke of York's Laws, 
promulgated in 1665, divided the province into three ridings for 
the purpose of administering justice,' and to provide a unifying 
element between local governments and the central authority. That 
the eonnty was originally an administrative district of the central 
government is furthermore evident from the fact that until 1821 
the principal officers held their appointment directly from the 
governor.' 

Through legislative action in 1691 and 1703, the foundation was 
laid for the development of a governmental structure designed to 
serve in the satisfaction of local and quasi.private needs, as well 
as an agency of the State government. Two freeholders. were to 
be elceted in each town with power to assess property and estab· 
lish a rate. These elected officials from the towns, when meeting 
as a body, were to make the levy and turn their warrants over to 
the constables for execution. They were also authorized to appoint 
a treasurer to act as custodian of the county funds.' 

The plan of government set forth in the tirst Constitution of the 
State made provision for the continuation of county units. "It 
shall be in the power of the future legielatures of this state, . . . 
to divide the same into such further and other counties and dis
tricts, as shall to them appear nee .. ·ery. '" County government, 
thua reeognized by the tirst Constitution, has been more firmly 
established as subsequent alterations in the basic law of the State 
have been made. 

Today there are f1fty-seven counties (outside Greater New 
York), each having the status of a municipal corporation and 

1 John A. l!'airlie and Chari .. X Kneler, 0_'11 _ ........... _ A.dmims""'imo (N_ York, 1930), p. 89 • 
• 4cDuke'. Lawa", 'ape oi,., p. 21. 
'IbId., pp. 83, 55. Sheriff be ...... e1eethoe through provisions of the Con· 

stitutlon of 1821 (Art. IV, § 8), and the Juatlooo by an amendment In 1826 . 
• Oolotllol Lotoa, 1891, .. 8; of. iIM., 1708, e. 183. 
t 0 ...... ",_, 1777, Art. XII. 

£Ul 
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carrying its full quota of officials and employees. Not only has 
this unit grown in numbers but also in the extent of funetions 
performed. The expenditures of county government have 
increased from approximately five and one-half million dollars in 
1870e to one hundred thirteen million dollars in 19341-an increase 
of 1,920 per cent. Even with expenditures of this proportion the 
county belongs in the category of lesser governments. The net cost 
payments of 1934 represent only 8.2 per cent of the total cost pay
ments made by all units.· The county is, however, increasing in 
importance as is shown by comparing the relative proportion of 
public funds disbursed through its channels in 1934 with that of 
a decade ago. In 1920, 5.1 per cent of the total net expenditures 
made by all units were county items; in 1934, it. was 8 per cent.' 
Excepting for the years 1933 and 1934, this increase has appar
ently been due to highways and interest charges, both of which 
have almost doubled in importance in the county budget between 
1920 and 1930.'· 

2. Development through the Colonial and Constitutional Period. 

In order to set forth the development of county government from 
colonial times to ilie present it appears desirable to divide the 
treatment into two parts; first, alterations in the form of adminis
trative organization; second, the changing character of functions 
added to the list of county prerogatives. 

CHANGES IN ADMINISTBATIVIIl ORGANIZATION 

Prior to the enactment of the supervisorial law in 1691 all judi
cial and administrative functions performed by the county were 
executed by the justice of the peace and the sheriff, both of whom 
received their appointment directly from the governor. After the 
creation of an elective county board approximately ninety years 
elapsed before the administrative duties formerly performed by 
the justices were completely transferred to these new officers. This 
retarded transfer was probably due in part to the fact that the 
law of 1691 was not well. understood, and because the administra
tion of justice and county affairs had traditionally rested in the 
hands of the justices of the peace. Even after the adoption of the 
elective board many of the county grants of authority issued dur
ing the early part of the eighteenth century speeiJlcally named 
the justices as the officers responsible for the execution of the act. 
This was particnlarly true with respect to the construction of 

• See Table 12, p. 82. 
1 See Table 14, pp. 84-85. 
• See Table 3, pp. 15-16. 
• Ibid. "Set Table 14, pp. 84-85. 
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jails, courthouses, and the payment of bounties for the destruction 
of animal pests.11 

From the text of the laws enacted after 1777 it was obvious that 
the transfer of authority was virtuaUy completed." The panel of 
county officers was quite moderu, consisting of a board of super
visors, aherill', coroner, county judge, justice of the peace, county 
treasurer, loan officer and clerk of the board of supervisors.tl After 
156 years the list of county officials has not been basieally changed. 
The loan officer has been displaced and nine others have been 
added." 

A board of supervisors, establiahed originally to audit town 
accounts and levy a county rate adequate to cover the cost of 
operating the courta and jail, finds itself in an anomalous situ&
tion when county activities come to include the operation of lab
oratories, hospitala, libraries, water works, and the coustruction 
and maintenance of highways. Figure 7, ahowing the relation
ship between the supervisors and the special purpose boards and 
officers, reflects clearly the result of expanding county functions. 
The inability of a board composed of town representatives, meet
ing only periodieally, to administer a "service" goverument has 
led to the creation of numerous ad hoc boards and officers. The 
board of managers for the county hospital, county park commis
sion, board of managers of the county laboratory, library board, 
county water authority, sanitary sewer commission, and county 
board of health are all products of this situation. Even the 
officers named by the boards are sometimes placed under the direc
tion of some quasi-independent policy-tietermining agency. For 
example, . the county nurse works under the direction of a com
mittee composed of two physicians, two members of the county 
board, and one or more persons representing some organization 
interested in public health nursing. II Another instance of super-

11 At the time the supervisorial system was instituted tbe julticee of the 
peace were made responsible for the payment of wolf bounties (Coloniol LtJ,su, 
1691, e. 19). They were aleo to build and repair jdl8 and eourthoulelJ (iW., 
1719, Co 373). At the general ae8&iODB they could i881le their •• nante to the' 
colleetora, high constables, or other officer whom they thought conld moot 
CODveDientiy make the eolJectiODS (ibid.). A. late .. 1732, in Ulster couaty, 
the justices were authorized to build a eonrthouae and jail (ibid., e. 688,. 
Other typiea.J. acta are .. "bid., 1701, e. 101; 1704, Co 144; and 1705. e. 147. 

12 Superri80n were named the es:ecutiye for payment of wolf boonti~ 
I u.-, 1790, .. 45), .... pta_ of land .onvey ...... for eoanty JI11rPC*O I j6;4., 
1799, .. 18), repair of conrthonse and jail to the OlI<Ient of .. 00 1j6;4., 1800. 
Co 9). providing a standard of meuure at county expellH (ibid .• 1808, Co 217). 
correction of property valuea aa .. ee"ed between the various towu (ilh4 .• 
1818, .. 204). raising fnnds for inltruetion of indigent deaf and dumb 80& 
included in State quotu (iW ... 1822. e. 234). and raising mouq for ... 
improvement of agrieulture in the State (~ lA22. e. 236). 

tllUp<wt of 1/,,, BpeeiGI ./oiat Co. ... "'" .... T..-,ioIt _ ~_. 
Legislative Document No. 55 (1923). p. 13. 

u 8UJ'1'Og&.te, judge of children's eourt, auditor. eouoty clerk. diltriet 
attorney. oouaty attorney. eouoty eommiuioner of publie weUa~ ehild welfare 
eourt and the connty euperintendent of bighWlyo. . 

tlOa"iU'. CouoIidGt ... Lt_. 1930. 11:121_). 
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lative decentralization exists in the plan for setting up a mosquito 
extermination commiasion. Here the board of supervisors does 
not even name the members, but instead the county judge, county 
clerk, and county comptroller constitute an appointing board. They 
are directed to name four resident taxpayers who, with the chair
man of the county board and one additional member named by the 
commiasioner of health, make up the county mosquito extermina
tion commission.18 

The impropriety of attempting to administer a service govern
ment with numerous loosely related boards, with no distinction 
between the determination of broad policies and the execution of 
day-to-day affairs of government, has long been recognized. When 
county budgets called for twenty million dollars per year, the sys
tem was tolerable, but not 80 when activities have expanded 80 as 
to require more than one hundred million dollars annually. Dif
ficult as it is to arouse a State-wide interest in a problem of major 
governmental reform, the incongruities existing in county govern
ment were sufficiently obvious to make an appeal to the public 
mind. On November 5, 1935, the electorate, by a vote of three to 
one," amended section 26 of Article III thereby removing all 
obstacles to a complete modernization of county government. It 
is mandatory for the Legislatnre to provide and submit to the 
electorate optional forms of government. The board of super
visors may be supplanted by some other elective body; provision 
may be made for the appointment of any county officer; and any 
or all fnnctions now performed by counties, cities, towns, villages, 
districts, and other units may he transferred to each other or to 
the State. ,. 

"Ibid., 48,400. Applies only to N ....... and Buft'olk """Dti ... 
If NfNJ Yorl:: Tima. November 8, 1935. 
18 "Subdivision L There aha11 be in each county, except in a county wbolly 

included in a city, a board of supervisors, or other elective body. to be com
poaed of &1ICb members and elected in such manner and for such period .. i. 
or may be provided by law. 

"2. The legislature ahaD provide by law for the organization and govern
ment of eounties and aball provide by law alternative forma of government 
for counties acept counties wholly included in • city aDd for the nbmiMioa 
of one or more such forma of government to the eJeeton residing in such 
counties. No such form of government shall becme operative in aD1 meh 
eounty unless and until adopted at & general election held iu weh county 
by receiving a majority of the total voteo cast thereon iD (I) the county, 
(2) evary city "DtaiDing more thaD twenty-jive per eeutom of the popoIation 
of the OOUDty .....,rdiog to the 1_ precediDg federal ........ and (3) that 
part; of the OOUDty, if "y, outside of ouch citi... Any lOch form of 11'"'_ 
meat aball set forth the structure of the eouDty government and the IDlUlDer 
in which it is to hmetion. Any web form of goverumem may proTide for 
the appointment of any couuty oflieen or their leleetion by any method. of 
nomination aDd election. or the abolition of their ofIice8, and may abo provide 
for the exercise by the boa.rd of nperrilOJ"II or other eleetive body of power. 
of local legiolatioD .Dd administration and the tnmofer of any or aU of the 
funetiona and duti.. of the OOUDty aDd the eitieo, tow.., vill-. diotrieuo 
and other units of government eootained in ncb eounty to each other or to 
the state, and for the abolition of _, departmeDto, &geDcieo or units of 
go"'l'IImOllt .. Ilea all of their fmletioDa .... 10 _erred withoRt ropI'd to 
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Alternative forms of county government have already been estab
liebed. In 1935 the Legislature provided that on petition of the 
voters or on action of the county board the question as to the 
adoption of either the "county president" or "county manager" 
plan may be submitted to the electorate.'· Both plana provide for 
a ebarp distinction between policy-determining and administrative 
duties. The manager or president is charged with the selection 
of all officers and employees, preparation of the budget, compilation 
of monthly reports and the coordination of the various county 
activities. These plans will doubtless provide the nucleus around 
which enabling legislation required by the new ameI\dment will 
take form. 

the provlltonl of artlele ten or aDy other proviBioD. of thiB constitution 
lnoonl.taut herewith. The board. of IUpervi80rI or other elective bodiea of 
any two or more IUeb Gountiet may by agreement provide for the diacharge 
within the territorial limit. of IUch countiea or parte thereof of ODe or more 
governmental function •. 

"3. Nothing herein cont&lned ehall be deemed to impair or restrict the 
glatln, power of the legislature to enact law8 relating to the government of a 
COUDt)' or the clUeB, towna, village., distriC!tl or other unite of government 
thenin contained. untU the adoption of .. form of government by BUeb county 
purlUBDt to IUbdlvi.lon two of thl. aection. 

u,- After the adoption of a form of government by a county pursuant to 
IUbdiYilioD two of thi. ileCtion, the legialatura lhall not pau any law relating 
to the property, &ffain or government of neb county. which shan be special 
or local either in Ita term. or in ite oft'ect, but ebell act in relation to tho 
property, atTain or government of any IUch county only by general laws which 
.hall in term. and in etfl'Ct apply a.like to aU 8uch counties eXt'ept on message 
from the governor d~larinl that an emergene)' existl and the concurrent 
aotion of two-thlrdl of the membero of eaeb house of the 10000slatnre and no 
law. lpeoial or local In ita terma or in Ita oft'ect, whleb abolishe. or or_ 
an elft'tive ofDt'W or ~hangee the voting or veto power of or tile method of 
remo't'ing an .1~Te ofllcer, changes the term of office or reduces the I&lary 
of an elective officer during hi. term of office. abolish., trauuen or eurtails 
allY power of aD elective oftieer, ehaJlle& the form or composition of the 
elet'tive body of neh aounty~ or providH .. new form of government for meh 
,,"nty. ehall become oIrective without adoption by the electon of oueb .. unty 
In the manner prelCl'ibed in lubdivi.ioD two of thi. let'tion for the adoption 
of .. form of gonrnmf'nt for meb 4!OUnty purnnt theTeto. N olbing herein 
... tained ebell Impair or reetrlct the PO1m' of the legislature to enaet la_ 
nlatlng to matt&ra other than tho property, affain or JIO"V1I1I1OlIt of oueb 
oounty. 

°6. If under a form of go ..... mont, adopted by 1& _ty pu_ant to nb
dl.l.i"" two of thi. _tlon. the board of auperrioora be aho1iahed, the __ 
and dutl .. of the board of anpenleora, .. p.-ribed by the oonstitntloa, or 
by .tatuta If uot p_ided for by neb form of go_ont, ehall dMOl ... npon 
tho ol .. tI ... body 1n neb oouuty. 

"0. In a eUy which i ... lud ....... tire ... unty. or two or more entire 
COWItI ... the po_n and dntl_ of a board of _ponlaon ... y he d_ 
upon the ... uulclpol .... mbly. _mon -....n. board of aid ....... or other 
legialatl .. body of the city • 

..,. Eziatlng 1&_ applieal>lo to the ~ of COWItioa and tbo oitiea. 
town.. ';11_ dlatri<ta ODd other unito of go ... ........u therein eouteiDod 
ehall ..... tIn ... ID '- Dutil .. pealed. _ed. _illed or _peneded by law 
00" by 1& fonD of go_t and _thing oonteiDod in thlo _011 ehall he 
OODftnIed to Impel. the ,rcmol_ of utiole _ ... of thIa _111_
(o-lihoHooo, An. III •• 181. 

n Lew, INI, .. M8. 
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FUNCl'IONAL EXPANSION 

A summary development of county functions both as to time and 
as to range of inclusiveness is presented in Table 11. Some of the 
very earliest laws providing for a system of local government 
mandated certain responsibilities to the counties. The Duke's Laws 
of 1665 established a court of sessions and made provision for 
spreading excessive relief costs among the various towns, thus estab
lishing the functions of "protection" and "cbarities." In order 
to integrate the work of the town and provide those services of a 
more general interest it was necessary to provide a form of govern
ment and implement it with powers of taxation. These objectives 
were realized in the law of 1691. Supervision over matters of 
transport facilities occured in 1797 when highway superintendents 
were to be appointed in each county. The granting of aid to agri
cultural societies in 1822 opened a line of activities properly 
classed under .. economic development." In 1841 minor educa
tional duties were given to the counties, but it was not until 1915 
that the county became an operating unit for special types of 
schools. The provision of recreational facilities is the last function 
added to the list of county prerogatives. 

Several important events stand out in the evolution of county 
government; for example, the creation of boards of supervisors 
in 1691; the complete decentralization of county government rea
lized in 1821 when all remaining appointive officers were made 
elective; the elevation of county government to the status of a 
municipal corporation in 1892; the establishment of a county high
way system in 1893; the act of 1929 making the county the unit for 
administration of welfare work; and, more recently, the amend
ment to the Constitution permitting the transfer of any function 
from one unit of local government to another or to the State. 
None of these dates, however, appears entirely appropriate as a 
landmark of development around which a discussion of the growth 
of county functions can be built. Since the inauguration of connty 
government in 1691 down to the present time, three periods may 
be noted each of which has a functional development sufficiently 
peculiar to warrant special treatment. The first of these periods 
extends from 1691 to 1825; the second from 1825 to 1890; and 
the third from 1890 to 1935. 

F,.om 1691 to 1825.-The county tribunal organized in 1691 
grew directly out of the county court of sessions organized under 
the Duke of York's Laws in 1665. Preservation of law and order 
has universally been the chief concern of the founders of new 
county units. For example, when St. Lawrence county was organ
ized in 1802, the act providing for its legal existence stated: 

That until legislative provision be made in the premises, the 
said courts of common pleas and general sessions of the peace 
shall be held in the old barracks, 80 called in the said town 
of Oswegatchie, which shall be deemed in law the court honae 
and gaol of the said county of St. Lawrence." . 

.. lbiIl., 1802, .. 18. 
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C .... --.. .-..... ~ 
='"l!.~ ... -

110' •••.••••••••••••••••••••.••..•.••••••••••• TOWIP'tI filii..,. Irca. an"""""'" _ ... -.... '" . _ C.I80. 
1I0Il .......................................................................... ~~ •• ::c:l'l!'~::r ... ".!: 

t.cnm. O. 80. 
lIaO. • . • . . .... ................................ •••••••••••••••••••••••••••••••. .......... autborl.ed to .&ablllb 

_I.. 00" 01 lDdumy. C.6l. 
1111 .......... 10_ .-.... ..,:= ................................ May ......... .,. .......... In~. 

mon.,. tow .. ~, 01 api m.r and dumb Dol inoluded. iD 
euI&uN. O. 236. State qUO.. O. 2M. 

.............................................................................. Aa&horistd to ... poor ~ 
C.311 • 

.... • • • • • • . .• •.••••.••••••••••••••••••••••••• •••••••••••••••••••••••••••••••• Authorised. to abolllb dlatJnotion 

J ............................................. 8u~ ..... pow. to appoiD 
8PI'OiaJ OOIIlIDiNIOD .... ofhi&b.aya, 
- _ for '"_ au<! F.o_ bow .... m ..... _ hi 
_ d ..... 0.116. 

bet..... towa ud GOUDt;y poor 
C.I66. 

--.... _-



TABLE 11-ClHIIinuod 

YIMR Eoonomla DevtJopmlnt T .... por\ Pa.DlIl. OharitJ. and Correction. Eduoatlon and I\eoraation 

1 .. 1 .......... ................................ ................................ ................................ Oounty luP8l1ntendeDt to b, ap-
~ted b)' board. of ~,. • . aoo. 

I .. S .......... ................................ ................................ Oertaln GOUDtl. permlttoci to _tore 
dl.ltlnotioD b,twllon town and 

u .. , .......... Mrr. agpoln. buopoolo .. ol.urnpl1r •. 
OO\Ul~ poor. O. aos. ................................ ., . 

IMIl .......... ................................ May Dutborin toWlll to bo ..... 
=~ to ",pair hlibwGYa not 

1I11III .......... 
.. ".000. O. UK. 

SUpervilOfi may ap~oJnt lohool oom-................................ ............... , ................ ................................ 
mluionora to FOI) DOl town IUper-
IntC"ndent.l. C. 179. 

I .. D .......... ................................ Pow., to ,..w.te ton, and to pfOoo . ............................... Authoriled to me fundi to ereo' 
'ride for tho UH 01 abandoned turn monumlUl.... upon nfUGIdwn. 
~ko. ~. or __ .ed roW 0.1160 • 

. 86 • 
Tall. authon.eeI to reU,. bondl 

tMued lou aid in raUroad oonat.ruo-
tolon. 0.007. 

1878 .......................................... ................................ MftY 1~ tall" fol' .Uppol" of obll-
dren tho UnJon Home aud 
s.bool. O .• "'. lITe ••••.••••. ProvId. proteoUQD fal' ~'IDI..w.. May aut.harl.. town. to bolTOW May direot. th. dia'POlIUon 01 lin. May aut.bori .. unlOD free .obool dlao 

bI ......... IIab. O. • mont)' for treot.lon and maint .. oolleokd b, \h. Juatiaee in town. t.riOg to .. II or u.ohanat ,... 
banoe of brid •• i to Curohue plank to be uaed or poor reUef. O. tH2 .• tat •• O.W. 
road.' to oon.wat rldaee outald o Provide y::rL)' fot oare 01 pauper 
bOUl~ri_; 01' oaua. die toWD to Idlo.... .. .to. O •• sa. 
IW'Vay town biabwll)'a a' town 
UpelI.M. O. t~. . May au\horl •• t.h, OOMOJlciatioa of 
~wo or mon town road dilLrie .. . m. 

~ay authori .. ohance of lOO1otJ.oo 01 
ri ...... C. '!IlI. ,~ 

Provide fol' tho e1H1UOO o~paln 
mont of ov...... of Way&. 
0 .... 



TABLE 11-""""""'" 

HAil ....... 1).,. .. 11 • ~r_ CIIodIIoI_ Con ..... ~1ioD. aad Jteer..tioe 

I.., ••••..••.• ............................... . '" _ .... 1Ia _ .... dWrieto 
may be ..wbIWted in ...... tit •• 

1 .. 1 .......... 
iotnt 1i:D.. C. 176. . h=_ of ..... to """"' 

Maydtride ___ dio-................................ . ............................... urioI ,.. iadi&oD' __ C. &riot&. C. M3. 

Kay autltori. town to alt. 0I'.t!!!- -1_ .......... ............................... . 
oonti,a. ~:t.n~ ~. e:. t~: 
~ ... _.ordi....,..tjn ... a~tj 
~ob~"""" C ..... IOI. lin .......... ............. . , ................. ::z . -- .. ~; to • 001UlQ' ~ 

tM jari8dictioa 01 &be 1IOIIDb' 

ft.a~. C. 333. .'~ tboriMd 10 borrow IDDtl8J' Ii 
_""" ............ 01 _or ..... C."" 

A.atboriMcI .. pa7 ......,. to -1-1_ .••...•... ............................... . . .. ~ ............................ 
able wtitutioDll for care, aappon. 
"""............. C.7M. ............. ................................ ..... ........................... ................................ ~_Uoh publio Jibn,y. C . 

I'ItmarJI' ...... -..-I •• ~ 
00. 

IIJII .......... ............................... . 
~ of towa. IOIUlV. 
Staee,. C. 116. 

1Il0l ........... ................................ )10 ..... , ..... ,.._ ..... ..... C. 

1lI0II .......... ................................ of_ ..... __ 

equipmaa' to bI approved. by 
OOUla..,. ....u.&eDd.eU. C. ao. 

...t.::,: _'!! JU11 •••••••••• Ktl7~ ... Ilol4 ,.... Iud. 
.... .,. _ ..... to ==.'.iobl' IIxpaue cd 8.te 

May ................ ~- 00UDt.)'. C.83. 
.. Ii.. lllrioullanll _ C. 
at. 



TABLE 11-COftlinWIII 

YlIIAIl Boonomia Devtlopment Education and Beorea.tion 

1018 ..................... , .................... Onlr~~oa!~~~u:.:.Utf!~-: 
or lpeel ... dittriota to iIIue bondJ 
up to 60 )'Mn for roacb, sweet", 
or other improvement.. O. 861. 

18141 •••••........•.••••••.••••••••••••••••••••.•••••••••••••••••••••••••••••••••••••.•..••••••••••••••••.•.•.• To provide lor payment of billa of 
dlItriot lOJ)II'int.tmd_t of -.boot.. 
0.389. 

1018 .......................................................................... Child we1I'an board .tabUahed. O. Authori.ed to let up farm aahooJ.. for 
228. irutruot.ioD in agrioulture. hom. 

10. oountl. whue ~ are town makiDi. and induat.ri&l artA. C. 
ohara&. IOldien andlaiJ.ora Ihall be 807 • 

101'1 •••••••••• Mil)' npport ooun\)" rarm and home 
bur. .. and employ oount.y aari .. 
oulture and: homHemoalt.r&tlOD 

• oount..\' oharp. O. 2d. 

....... 0.211. 
1030 ••••••••••••••••••.•••...•••••.••••••••••• State aid placed on d.8ni&e plan 01 May srant money to &Ia\Olationa fo. 

apportionmen\ und.er Lo'W'JDU the eduoation and relief of indipD\ 
Aoio 0 .... 0. blind. O. 818. 

IOU .......................................................................... Children'. oourta .tablilbed in ..... Aid ai'YeD to 0011~ t.raiDina 
taiD oounti.. C. M7. teaohera. O. 807. 

Mar provide ~tiODal oenten aDd 
pJeysrounda. C. 391. 

18i1 •••••••••• R.moW. platm.tq authorbed. C ••..•.•••...••..•.•...•.•.•...... Aid provided for war .eteran.. C.:s.u. oounty authori.ed to appro .. 
63u 600. priate fundi 101' Junio. Aolii ..... 

met 1I'0undation. O. M. 
1010 ••••.•.•••••••••••••••••••••.•••••••••••••••••.•••••••••••••••••••••.••••••••••••••••••••••••••••••••••••• Creation of par~. and. park 10m .. 

lUI .•••.....• May appropriate fund. tor aarioul· Count,y aul*'in\endeat liven PO" 
Wrt 8QOiet.i... O. 601. to oondemn any toWD. ~ 

found UDal.. C. '00. 
1_ .......... County plannlna and d ..... ~pm.en ................................ Counv pubUo welfare ...,...,= __ -,-.L.!OOID!IUMioa .tabliIb.... c. 680. .t.abUIied. 0. M6. 

Chan .... Nt ... _ an to N. r. z...... 

mi..-iOD.. O. 676. 
E._ oounty authorbed to rain 

funda for an oraani .. Uon pro .. 
motiol th.e .ooial bfttenneo.t: of 
eido .... C.337. 

.... 
CO 



TABLE ll-COftdudoil 

YEAII _Der ........ ' 1'.-1'..w .... Chari .. aDd CornctioD. Bd_tion uut Reana&ioa. 

-
• 830 .......... ............. ........ .... .... ,., ................................ Kad': __ burial ....... ' ....... 

.eo. 
Old ... n1iel made JoiD' -&oolli 

blli'¥ oJ ocnm.V' .. el Stat.&. • 387. , 
8 .... uu1 ...... Io~' .. dIo' .. IHI .......... ................................ . ............................... w.wa .. «nm~ to _nIioI. C. 08. .. up vainiDf: of apeoial .. 

iMd nature. . 877. 
VpcIII NllNDdum may , ..... ~,~ 11134 .......... 
~ .. __ oWl_ 

.281. 
OertaIa eaaaU. autbortMd to...,PI'O __ .. Iaaili_ C.1IOf. 



ODe of the 6rst important grants of authority bestowed on Frank
lin county was the power to levy a tax of $3,250 in three install
IIlIIIlts for the purpose of building a ~ and jai1.11 
SimultaneoUBly with the creation of the county as a unit of gov
ernment, so8Ieient power waa extended to permit the laying of a 
rate adequate to defray the county chargee, aDd the appointment 
by the hoard of a treaaurer." From this elemental begiIIniDg the 
prerogatives of county govermnent continued to espand until by 
the end of the period under consideration the ..nety of intereeta 
approached the present-day compaea. The act of 1801 authorizing 
the ccnmties to relieve towDs of undue bardena arisinc in _eetioa 
with the coDStruction of bridges constituted the main lIscal high
way obligation until the proviaion for a eoUllty higb_y aystem in 
1898. Welfare activities were added to the reeponaibility of the 
ccnmty in the latter part of the period under eonsideraiioll.
Economic development was introduced through the enactment of 
a law in 1822 authorizing the superviaors to raise money for the 
encouragement of agriculture. Powers of leneral govermnent 
were rounded out--in 1799 the supervisore were authorised to 
convey and hold real estate for co::! purpoees and by an act 
in the following year boards could e a levy for the repair of 
courthouees and jaill." Town &lain were nbjected to county 
superviaion to the est.ent that the superriaors were to audit the 
accounts of town o1llcers." 

In short, this 6rst period repreeenta the growth of thOlll! ~were 
essential to make the county an institution capable of latiafyillg 
the usual demande impoeed upon local governmental unit., namely, 
levying tuea, care of public funds, protection to pet1lODI and 
property, proviaion of tranaport facilities, and care for the 
dependent. 

J.lrom 1825 '0 1890.-The outst&DdiIIg characteristic of the I8COIld 
era of county development liee in the growtb of eoperrieory powere 
delegated by the State. With reepect to the Ulesement and col
leetion of t.uee the eounty waa given authority to equalize value 
estimatee in 1816; to cornet the UP Iment roll in 1823 r to levy 
iDee nee ry to liqpidate bond obligatione ineurnd DY towu, 
cities, and 'rilIageII in aiding railroad conatruction in 1869; and 
in 1875 to esteBd the time for eoUeeting tuea, antho ... the eIee
tion of :receivers of taxes in certain places, and designate the num
ber of town ~ Namem1l8 geueral governmental pcnrere were 
also developed. The county was authorized to alter the boundary 
of a town in 18t9. to legalize informal ac .. 01 the town meetiDC 
in 1869, to authorize the toWlUl in 1875 to borrow money and iIBu. 
1Ionds, to eall apeeial town meetiJJ&ll, aDd to authorUe towDI and 

a,... lllOII, ... "-
.. 0",..., .r..-. 18111, .. .. 
.. z..-. 1811, Co IU ..... 1_ Co 831. 
.. See T..... U. PIL fl, ,Ii. .. z-.. 17M, Co lIO. .,... ..... 
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villages to erect a town or village hall and maintain the same. 
Similar extensions of supervisory -powers are also apparent with 
respect to highways. In 1849 the county was permitted to author
ize the towns to horrow money for highways not exceeding $4,000; 
in 1875, to authorize the change of location of bridges, the con
solidation of two or more town road districts, and to authorize the 
towns to borrow money for bridges, purchase plank roads, and 
construct bridges outside town boundaries. Some supervision over 
educational activities was extended to the county in this period 
in that it was the unit responsible for the division of school com
missioner districts and for giving authority to union freHChool 
districts to aell or exchange real estate. Powers of the type just 
enumerated did not occur to the total exclnsion of thoae of another 
character, but they did appear to provide the dominant trend of 
development from 1825 to 1890. Of 

Prom 1890 fo 1935.-After 1890 the county no longer acted 
merely as an arbiter and 8upervisor, but began to participate 
actively in functions heretofore only supervised. The moat import
ant of these activitiea-one that only recently has come into fnll 
development-is that of highways. In 1893 the county was author
ized to engage directly in highway construction. Roads were to 
be a county charge and under the direction of a county engineer. 
Similarly, in economic development, instead of confining its 
activity merely to granting funds to agricnltural societies, in 1912 
the county was authorized to raise money for employing persons 
to give agricnltural advice, and in the same year to engage in 
reforestation. In health matters the county was empowered to 
employ a bacteriologist and to establish county laboratories in 
1908, to establish tubercnlosis hospitals in 1909, to provide nursing 
aerviee in 1921, to employ dairy and sanitary inspectors in 1928, 
and to payout funds for the eradication of bovine tubercnlosis in 
1930. Although welfare responsibilities had been delegated to the 
county in 182", during the succeeding years the function oseillated 
back and forth betwe<-n the town and the county. However, in 
1929 direct responsibility of the county in this regard was greatly 
inereasE'd. In 1915 the county W88 first permitted to engage 
actively in establishing farm arhools for instnetion in agricnlture, 
home-mating, and indnstrial arts. One of the moat recent functions 
to be associated with the county is that of recreation. Since 19'26 
counties have been authoriaed to ereate park eomllliS'lions -

In the period just diseussed there were also instanft.s where the 
I1lpeniaory power of the eounty W88 inenued.. In 1913 the 
county W88 granted authority to extend or diminish the boundarios 
of municipalities or distriets; and in the same year to inereaae, 
lo'ftl', or establish the salaries of loea! offieiala. Ho_ver, the 
bud has been toward inereasing the importance of the coan~ as 
a aerviee ~y rather than the granting of permission to another 

.. s.. 'hblo II. pp. Ti.. TS •• 
• , ...... pp.. 1'1.~ n •. 
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minor division of government to perform certain functions or to 
validate its actions. 

Data relating to county expenditures prior to the opening of the 
present century are 80 fragmentary that generalizations as to the 
fiscal importance of the various county functions is rather hazard
ous. Data presented in Table 12 do show, however, that the total 

TABLE 12 

TADBI&vDD .... Comrrr Po __ .. N .... Yo .. Comnuo, 1870' 

AIboDy ••••••••••••••••••••••••• 
~ ....................... . 
Bruoo.e ..•.••..•.. _. _ •... _ .•.... 
~ .................... . 
,,",,-........................ . 
Cbaala~ ..•.................. 
CbeanIDa ••••••....•.....•...... """"-...................... . 
Qiatoa .••••••.•.. _ ..• _ .•..•.... 
<:ohmoID ••••.....••..•......... 
ConIaDd •••.•••.•......••••..... 
DeJa..re.. ...•........ _. _ ....... . 
DaIcbo.. ••••................... 
Erie .•...•.••................•.. -.......................... . 
1'>oDkb •••••••.....•.••••••.... 
Pulloll .•••••.•.•.....•.....• __ .. 
0-. ....................... . o.-e ......................... . 
BazaiI--. •...... _ .............. . 
H~ •................... _ .. J._ ....................... . 
~ .. ;;::::::::::::::::::::::: 
................................ 
)(OIU'OII ••••••••••••• _ • _ ••••••••• 
-~ ................... . 
N"JaPm •••••...•.•••.•.•.•.•. __ _ 
Ooado •••••••..•...•............ 
Cln d ....................... . 
0DI0D0 ••••••••••••••••••••••••• 

('lboo-nds) 

-•• .. 
3' 

'73 
72 ... .. 
7. .. , .. .. ... 

273 
.4 .. .. 

147 
7. 
7 .. .... 

23 
4 • 
50 ... .. , .. 
III 

29. 
'48 

COUNTY 

0..-......................... .. .. 
OIl........................... 77 
0..-........................ .50 
"-......................... 77 
Publalll..... . ... . . ...... .. .. .. . 10 
R "...................... J3I 
B.oddaDd •... _ . . . . . . . . . . . . . . . . . . 21 

::::=c*ij:::::::::::::::::::: : 
Scbobarie. . • . . . . . . . . . . . . . . . . . . . &1 
8eh............................ 70 
8ebeea. •• • . • . . . . . . • . . . . . . . . . . . . to 
S&eubm........................ tt6 

:-.~~.:.:: :::::::: ::::::: ~ 
SuUi.,..... . . . .. . . . .. . . . . . . . . . . . 7T 
on-.......................... 79 

~' .... :::::::::::::::::::::: ,: 
Warr......................... II W_ .................... .. 
Wayne......................... ... 
W~.................... 244 
W,-oaIiDc ••• " . . •••••.• . ..•••. . 18 
Y.............................. "11 

1--.,.,.,.=0-
Tot.l....................... ..571 an.a. x ... yn. . . .... . .. . I,UI 

Totol................... m.,oa 

expenditures made for all county Purpo&ell did not exeeed fifteen 
million dollars in 1870. A comparison, however, of a percentage 
distribution of expenditures for the years 1902 and 1930 tends 
to substantiate the position that only in recent years has the county 
become a service government. T.ble 13 indieateo that of the 8.9 
millions expended in 1902, 33.8 per eeut was devoted to general 
governmental purposea. On the other band, ouly 13.6 per eeut, 
out of a total expenditure of 107.9 million dollars was u.ted for 
aimiIar purposes in 1930." Expenditures for protection IIA!eOUJlted 

.. See Table 14, pp. __ 
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TABUla 
EuioJIDI'I'UlIlII o~ N." You: Co1lll'l'lJlI ~B Ctnuuo .... PuarotuIa ....., 0U'l'LA ..... 

1902' 

PURPOSE Amount Per Cent 

OenoralllOvernmont................................ 12.989.63'7 33.8 Protect\oo......................................... 2.115.969 23.9 
Bealt.h............................................ 11.399 .1 High_yo......................... ................. 296.014 3.3 
Cbultl............................................ 1.'I39.9Il4 19.7 
Eduoatlon. . • .. .. .. . . . .. .. .. .. .. .. . . .. .. .. .. . .. . . . . 22.329 .3 
All ot.h............................................. 260.928 2.8 

1----1---TotrJ malnlAmaD.................. ... ........... $7.426.160 83.9 OUtl&yo........................................... 1.098.430 12.' In_........................................... 829.479 8.7 
1----1---TotrJ......................................... 18.854,069 100.0 

for 23.9 per cent of the budget of 1902, but only 2.9 per cent in 
1930. In a large measure the shrinking siginficance of these items 
haa come about through the expansion of county activities in the 
fields of health. education, and highway construction. For example, 
outlays in 1902 were responsible for only 12.4 per cent of the 
expenditures for that year, whereas in 1930, and for six other 
years in the decade preceding, outlays have accounted for more 
than 40 and aa much as 54 per cent of the total budget. In Table 
14 and Figure 8 the development of county functions ie eet forth 
tor the years 1917 to 1934 inclusive. Attention should be 
directed to the increasing importance of highway construction as 
evidenced in the mounting of the item captioned "outlays" 
from 1920 to 1932. While the depression years have caused 
a deceleration in the rate of growth of thie activity since 1930, they 
have at the same time been responsible for a sharp increase in 
expenditures attributable to welfare work. Expenditures for 
recreational activities were eeparateiy reported for the first time 
in 1926. 



CD 
TABLE 14 .... 

NST ExnNDITUBS. 0. Nsw YOM COVNTlSI ~B CVBBIINT PvBPOU. AJII) OuTLAu, 1917-1934' 
(Tholll&lldo) 

PURPOSB 1917 1918 1919 19iO 1921 19a1 1918 19M 19'5 

Den .... IOYWDID_" •••••••••••••••••••••••••.••••• 18,080 18,119 18,623 l1,a83 18,18'7 18,832 P,.81 I9,JI4f .10.186 i Proteotioa ••••••••••••••••••••••.••••••••••••••••• 811 I,OM 9<1 1,017 1.128 1,171 1,liI69 I,m 1,859 
B ... Ib ...•••.••.....•..•••••.•••.•.••..••••..•.. ,. 638 911 1,081 1,693 2,088 2.028 2,846 2,609 2.S9t 
Hi.hwa,., ••••.........••••.••••••••••••••••••••.• 926 688 1.211 1,580 1.80< 2.498 3,208 8,608 .,00f 

~ 
ChariU. and oorreotiODl ••••••••••••••• , .••••••••••• 5,811 0,017 8 ,6M 7'm 7,1" 7.721 8,029 8,704 9.217 
J!:dU .. t.iDQ •••••••••••••••••••••••••••• , •••••••••••• ... '85 819 630 580 680 681 121 
R.,.Uon .....•.•••..••....•••..•..•••••.••.••... .. ···aU .. ···iio · .... ills ...... 8< ..... 229 ·····m ·····461 ··· .. 4iJi 669 
AU olober •••••••••••••••••••••••••••••••••••••••••• 881 

Total. malD-..noe .•••••••.••.•.•...•.•.•...•.• 11&.4151 115,IM 118.842 119,181 121.&78 122,855 12",C18 128,839 1119,880 00 

C::':':,t:,',:::::::::::::::::::::::::::::::::::::: : ",GOl 3,7240 ',309 1,202 13.861 1".689 10.399 26 ,M2 28.115 i I,OM 1.371 1,892 1,236 1,818 1,969 2.123 2.270 2,71' 

Tolal ..•.•.•.•.•.•.•••••••••••...•. " ••...••.. 120,001 t20.h8 pa ,a88 127.618 136,968 138,1103 WI,OfO 1M.9:;1 108,lI0II 
>-3 

p~ Dimibulion ~ 
QenerallD'I'lftlmen& ••••••.•••••••.•...•••••••••.... 80.' 80 .• ".9 .... 22.0 :U.3 19.7 18.8 17.' ~ Proteol.loD •••••••..•...•••.•.•••••••••.•.•••.••••• ..8 6.' ••• 8.1 8.0 8.0 8.0 '.1 2.8 
Health .. II •••••••••••••••••••••••••••••••••••••••• 8.2 •. 6 •. 8 8.1 6.5 5.' 6 .• • •• 5.0 II: 
B ................................................. •. 8 8 .• 5 .• 5.1 •. 9 8.3 7.5 8 .• 6.9 II: 
Ch.riU. and OOrrtot.loDl .•••••...•.•••.•••..•••••••• 18.' 09.5 09.1 IlL 6 ... 0 19.7 18.1 15.8 15.8 ~ 

Edu_lion .•.••••••.•.•••••.•••••. II ••••••••••••••• ... I .• I .• 1.1 I.. 1.5 1.5 1.8 1.' ~ . R."..UOO ••••.......•..••••••• ' .....••••••••.•• ' • ..... i:, ······:iI ...... :, ... "':8 ...... :. . ..... :. ··· .. i:o ...... :, 1.1 0 AUo1.h .................... , .•••••••••• to, •••••••••• •• !l\ 70'" ma!n\eDallOi ••••••••••••••••••••••••••••• 11.e 76.0 7t.7 69 .• 68.6 67.8 68.e ".6 50 .• 

E.~:::::::::::::::::::::::::::::::::::::::::: : 22.9 18.8 1D.l aO.l 87.0 87.' 88.' ., .. .... 
a.8 8.7 8.1 •. 6 ••• 5.0 5.0 •. 1 ••• 

Tolal ••.....•....•..••..••.•.•••.•..•..•.....• 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 

• Data from. 8".,.:a11Wporfi 0/ eA. Co"pIroIW Oft Jf1lniftpGi A..,..nII. 
• Larpbr for biab...,.. 

BIOI\IIln of pubUo aUliU. ud Onawr New Yort. 
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3. County Relatiooships with Other Units 

The abolition of the practice of central appointment and the fill
ing of all offices by popular vote marked the climax of the dec~n
tralization of this unit of government. With the popular chOice 
of incumbents fully established by 1826 and the addition of num· 
erous new functions to the prerogatives of the county, it became 
necessary for the State, in certain instances, to set up devices lim
iting the exercise of these newly acqnired powers and, in others, 
to impose mandatory obligations. 
. Among those controls more or less negative in character are: 
the power of the govenor to remove certain county officers ;'. tax 
and debt limits; prohibition on loans to private corporations; 
restrictions as to interest rate, length of time that bonds may run, 
type of bond, and price of sale;" regulation as to accounting 
methods used, auditing of accounts by the comptroller, and finan
cial reporting;" plus the limitations imposed on expenditures of 
funds advanced by the Stats for highways, health, and charities. U 

From a fiscal point of view the positive aspects of State and 
county relationships are by far the most important. The State, 
either by requiring the payment of specific, maximum, or minimum 
amounts, may infiuence the expenditures of the county for pay· 
ment of supervisor's salaries, publication expense, purchase of 
certain supplies, expenses of various county officers, salaries of 
various judicial officers, maintenance of civil and criminal courts, 
care of the poor, memorials, etc." In Rensselaer county 77 per 
cent of current expenditures in 1931 was disbursed for items fall
ing within the above-enumerated cat~gory. In mater county 75 
per cent was similarly expended." These data do not indicata 
that a withdrawal of certain of these mandatory requirements 
would necessarily reduce the amount expended by the locality, for 
in many instan_ the appropriations exceed the minimum require
ments. On the other hand, there are numerous instances where the 
localities have been embarrassed because of their inability to adjust 
local budgets in keeping with revenues available for current pill'
poses." 

The county is elOllely allied with the State in that it administers 
tans, a portion of which is allocated to the State, and in turn is 
the recipient of various State grants and shared taxes. For 
uample, the county levies the property tax, Bssmes and eollects 
the mortgage tax, and _eeses the estates tax all of which are 
shared by the State. On the other hand, State grants for high-.. c_"""""" 1830, Art. :r, • 1. 

al See .,..., ppo 1139-40: of. aIIo Lew, 1838, e. li08. 
uSee •• ".., ppo UG-4il. 
lis.. ...,... P~~. ~1. S3O-33. 
It ~ ..... ~ t~ R~ of Loo.I 8'00 .. ....,.,. 

ThIn!. Report 01 \he Ne .. Yart Saaw ('om-iui.,. for \he Beriaiaa aI tile 'l'u:: 
La ... Loclalati .. Dooum.t No. .. (111331. pp. 1 .... .. ,.... 

• See .. ".., pp. 11t-I3. 
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ways, health, welfare, and educational activities are received by 
the county. Another recent development integrating State and 
county functions is the provision that county employees, upon 
favorable action of the local board, may be made members of the 
New York Employees' Retirement System." Applications for 
relief of the blind are addressed to a State functionary but the 
allowances are to be raised by the county board." Since 1807 it 
has been a mandatory obligation of the county board to levy funds 
for public buildings when ao directed by the Legislature. " 

In highway construction and maintenance the county comes in 
Contact with the State in varions ways. It supervises, through the 
county commissioner of highways, local road construction in the 
town. It has dealings with the city and the village ariaing out of 
construction of county highways passing through the corporate 
limits of these places, and by the undertaking of joint projects." 

The county collects the mortgage tax and part of the property 
tax, to be shared with the town, city, village, and school district. 
Continuing a policy started in 1875 the State has increased the 
responsibility of the county for the governing of the fiscal afl'airs 
of minor civil divisions contained within its territory. The specifie 
intent of legislation of this character has been to enable municipal 
and district functions to be carried on without recourse to the 
State Legislature." 

The county further influences local afl'airs through the activities 
sponsored by home-demonstration workers and county agents;" 
through dairy and aanitary inspectors whose services are placed at 
the disposal of the local boards of health;" and finally, through a 
county planning commission with its inelusive range of interests." 

4. Summary 
The turn of economic developments during the early pari of the 

nineteenth century definitely tended to reduce the traditional town 
governments to impotence. The Embargo and Non-Intercourse 
Acts of 1807-9 and the War of 1812 had foreed the development of 
home resources and industries; the factory system had become an 
integral part of American life. The development, also, of turn
pikes, canals, steamboats, and railroads aided materially in brel\Jl:
jug away from the provincialism of colonial days. 

To meet the requirements of this new era the county W88 

gradually transformed from an agency of State government into 
an instrumentality for the aatiafaction of purely local needs. For 
example, the incarceration of prisoners could not be handled aatis
factorily on a town basis; and out of the meeting of justices from 

IT CaMU'. COIIIOItdated Lao., 1930, 8:75. 
"lAHoo, 1922, .. 185. 
IIlbt4. 1807, .. 14-
.. See ...,.... pp. 3~3 . 
.. CoA4W. COIIIOIidaW lAHoo, 1930, 11:11 (28). 
d ~J UHT. eo 281. 
41 lbid .. 1928, e. 432.. 
"1/>i4. 1925, .. 539. 
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the various towns to make the levy for the jail, the county board 
system developed. By the opening of the century these officers 
were clothed with authority to levy tsJ:ea and carry on other func
tions of government not adequately administered by towns. Until 
near the close of the nineteenth century the State was continually 
increasing the supervisory power of the county over other govern
mental units contained within it. If the Legislature was not to be 
unduly cluttered up with minute local problems, a portion of the 
responsibility for maintaining respectable and uniform practices 
had to be delegated to some major unit of local government. 

With the opening of the twentieth century it became obvious 
that county supervision over towns was not enough. The financial 
and technical character of many functions . required that some 
agent superior to the town must be made responsible for their 
administration. Accordingly, the county, under a grant of munici
pal powers, began to engage directly in providing highway facil
ities, building hospitals, establishing clinics, maintaining agricul
tural schools, conserving economic resources through reforestation, 
and aiding social and economic betterment through definite social 
planning. How adequately these new requirements are being met 
will be discussed in subsequent sections. 



CHAPTER V 
THE CITY 

In its fiscal, economic, and social aspects the city must be 
accorded a pre-eminent place. The Stste with which this study 
is concerned contains a single city with an annual budget exceeded 
only by that of the Federal government. In 1930 the city budget 
of 778 million dollars was over two and one·half times greater than 
the expenditures of the State for similar purposes.' For the same 
year, the city spent nine times as much for protection to persons 
and property and eight times as much for health conservation as 
did the State." If outlays and subventions are excluded from the 
State figures, New York City spent $19,615,000 more on education 
alone than the State expended for all current purposes.' 

New York City spent more on education in 1930 than the 
receipts of anyone of the 160 fiscally largest governments, a 
list which included 46 states. It spent more on the retirement 
of city employees, or on the retirement of teachers, or on its 
health department or board of child welfare than was raised 
by the state of Nevada for all purposes. The continued 
expenditures of that city for these four services exceeded the 
combined expenditures of Nevada, New Mexico and Arizona. 
The expenditures of New York City on its police department 
exceeded the revenues of Indiana, or Missouri or anyone of 
35 other states. Its fire department spent more than Florida, 
Arkansas or West Virginia, not to mention 18 other states.' 

In addition to this one city accounting for 80 large a part of 
the public expenditures of the State, the remaining fifty-nine 
municipalities add still greater significance to the modern urban 
governmental unit. According to Table 17" over a billion dollars 

'New York City expended $777.820.864 for maintenanoo and operation plno 
improvements (8pooial }Upon of tM OomptroUer ... Jl~ A ....... , •• 
1930, Tables 4A and 5A, p. 6). Tbe State apent $2IH.875.820 (FinanoiGl 
8Isti81,.,. of 8,.., ... 1930, p. 58). 

N OlD Yorll; mit/" BI .. teI 
• Protection to per .. nB and property .••.....• '94.229.587 '10.274.413 

Conoervation of healtb ..................... 26.594.128 3.037.324 
Education ................................ 142~499,073 97 ,595,654 

• BpetMllUport 01 ,IN O.,."IroRc!r 011 J( .. ~ Acoo.lt' •• 1930. Table 4A., .,. e. 
• p~ BtaU.'a 01 BIG'., 1930. pp. 94-98. 
• State expenmtor .. leoa outlay .. $218,205.982 (i6i4., p. 58); IDbventiono, 

$95.322,000 (Bee Table 44. p. 2491. 
• Simon E. Leland, "The Coormnation of Pederal, State and Loeal Pioeal 

Syatema,· Jl .... icipIJI " ........ , August, 1933, pp. 3~6. 
• Pp. 106-7. . 

[90)· 
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was paid out by the cities of New York for all purposes in 1931-
a sum representing an amount equal to approximately one-fourth 
of the ordinary expenditures of the Federal government. To 
reach a budget of one billion dollars, it is necessary to add the 
cost payments of the thirty states located in the east north cen
tral, west north central, south Atlantic, east south central, west 
south central, mountain, and Pacific regions of the United States.' 

The fiscal pre-eminence of municipal units is as new as the 
process of urbanization. In 1900 the urban population made up 
40 per cent of the total of the United States, while in 1930 the 
same group represented 56.2 per cent.' In 1870 more than one
half of the gaiufully employed persons was engaged in agri
culture, lumbering, and fishing. In 1900, 64 per cent and in 
1930, 79 per cent of the working population was engaged in non-agri
cultural pursuits.' New York State had ouly 9 cities and 156 
villages in 1840. By 1930 the numbers had increased to 60 and 
535, respectively.' 

The concentration of one-half the people of the United States 
into an area representing 5.6 per cent'· of the total has brought 
with it many dislocations in government. In metropolitan com
munities the flow of population has disregarded the traditional 
governmental boundaries-State, local, and national. The provi
sion of police protection, water supply, sewage disposal, and edu
cational and recreational facilities on a Bcale BUfticiently large to 
llitisfy metropolitan conditions involves technical, jurisdictional, 
and fiscal problems, which as yet have not been finally solved. 

The American city, like other institutions of local government, 
was inherited from England. The tlrst American city to receive 
civil recognition was New York, in 1653. It was given the status 
ot an English municipal corporation in 1665 when by proclama
tion Governor Nicolls declared the .. inhabitanta of New York .•• 
are and shall bee for ever accounted, nominated, and Established, as 
one Body, Politi<J.ue, and Corporate. ".. Albany and New York 
both received theU' Dongan charters in 1686. Hudson, in 1785, 
and Schenectady, in 1798, completed the liat of incorporations 
down to the year 1800. Thirty-eight more were added during the 
nineteenth century." 



92 NEW YORK STATE TAX CollJIISSlON 

L The Growth vi City FonetiODB 

Changes in the character of the organization set up to admin
ister the affairs of the municipality. modification of the municipal 
concept as defined hy the courts, and new types of financial policy 
are only reflections of the readjustment of the institutional frame
work necessary to maintain organized social relationships in orhan 
areas. To explain, then, the factors responsible for the growing 
power of the mayor, the more recent introdnction of the city 
mana"aer, or innovations in fiscal policy, one has only to examine 
the character and extent of the services rendered by the modem 
city as compared with a municipality of the aeventeenth and 
eighteenth centuries. 

A description of the development of city functions is much more 
difficnlt than for any other unit since the majority of New York 
cities operates under charter provisions rather than under general 
laws." Fiscal data, the real measure of the extent and character 
of municipal activities, are, unfortunately, avaiIable only for 
very recent years.. Therefore, the statements made with respect 
to the beginnings of the various functions of city governments 
are based chiefly on the experiences of New York City and Albany. 
In Table 15 each added power is elassed in its respective functionsI 
column and arranged in sequence of enactment. Some of the 
earlier municipal services were not supported out of tax revenues," 
but they are mentioned at the time they were of first concern to 
the municipality for present obligations have arisen out of these 
early commitments. 

Providing protection to persons and property apparently 
deserves first place in the category of municipal functions. As is 
pointed out in the section dealing with the evolution of the admini
strative organization, the officers of the city, consisting of the 
burgomaster and sehepens onder the Dutch rule, and the mayor 
and aldermen onder the English, aerved both as administrative 
and judicial officers. U When the city came under English role in 
1665, the officiale met and established the mayor'. court, the per
soDDel consisting of the mayor, aldermen, and sheri1f.'· A jndi
cial system essentially simiIar to the mayor'8 court was provided 
for in the Dongan and Montgomery charters." 

uCf. &00 __ -t Lot.J _ .. 11_ Fori; B_. pp. _ 
The _ GeaeraJ City La .... _ ill 1_ (e. ml ... tho s-.l 
CIaaa Cia.. La. ill 18S18 (e. 111!'. 

lOla New York City __ fenieo. -,..n.t.o, Iucb, "'iWillP 
aad JiceooM _i_ tho priaripal .......... __ City laue '"'" _ 
_ rognIarlr for .Ulli<ipaI ~ .. til after 175e (eI. G. W. JIdwarda. 
11_ Fori; .. _ JJi"U_Il. c ....... ~..,. 1731-1778 IN .. York, 
1117). pp. 1116-l!OO I. 

n 8ft i.lnt. P. 10' DfJteo. 
Ie ~n'.,. Bt.,,,, 0/ Ii II!W Forl~ 1. 804. 
tl The ma1'Ol'. r«OnWr. ad tUee .. ..are 01 the aidf'rlllell • .at alftdiac 

liTe, -... deSipaUd .. jaai<eo of tho _ ia 1_ tCo/Geiol '- I •• 81'. 
:rM lIOII~ ebanB (1730, __ • deputy _,.,.- (_~ II. ~J ,. 
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Tn H'_ .... ~ '" Cwr l'11wcrro •• , ..... Sncw.lbntmta ... N .. Yo"" Cwr AJJJ) ALtIDT, 1648-1936 

YJlAB "'. _ ........ CoIJaotI<a '" -- a...I Clu~. _ ...... 

I .............................................................................. Boob. Iadd.... _ backeta par 
ebued in N ... Yon: from ehimney 
taL L.., N. N., laD.. 23, p. 83 . .............. ................................ ................................ Mat~~~&p~'r"= 
/)lie. H &II., I. eoL 

1m .•••....... , .............................. ~ 'o!'~ to~~ 
s:.'"' - £.., N. N .• 

UN •••••••••• Ma, .. II ..... thori.,. to.u.::.: ....... ~ ....................... Court of ........ pIeu lor d~ ~1 
buoI_ .. Alban, ao4 )I.. _ provided in A1ban,.:-:-
York. CetL L. 1. 1111. 1111. New Yort. Col. L •• I, 19f. 2~~. . 

, ................................ , ......••.••.•••••••••••••••••••••••••••••••. New York eaapowered to ~;'" New yort to provide ...... for 
• lItnIeture of Dew buildinp. 1btG.. removal of wu" from .treat&. 

0. IS. CDl. L. r G. 18. 
'ON •••••••••. ~ ID4 eoUeetor ume4 In PubUe bttildino ord...s np&ind ••••••.•••••••••••••.••••••••••• Tu levied for _nnger llU'rioa in 

H .. York elw lor ~ 0RIain ta N .. York. Co&. 1..0. '7. New York Ci'Y. Ibid.. o. "7. 
ta&ell. CIII. L •• .. '7. 

J7J7 .......................................................................................................... N~ ~~ aioth; ~ ~ 
n80 .......... p........, ........ )I .. York oily •••••••••••••••••••••••••••••••• )1_ York a._oed to 

obaturlorelecUoDof..-naad j.o.. lbid .• II.ln7. 
...... ""'''i ..... Ibid., C. m. 

ooUeoton. CoL L., U, 003. New Yark mayor __ bled to ~ 
DlOJJey for An enciD-- Ibid.. 
0.6&0. 

1717 .......................................................................... )1 .. York ...... oed 11m ..... of 
'9'olunw. &r.uD. Di4.. 0. 870. 

17'J ••••••••••••••••••.••••. ,; .•.••.•••.••..........•••••••••••••.•••.••••••.••...•.•••••.•••••••••••.••••••••. Pro~~~~~!.~~~ 

1'" .......................................................................... New York to ~do p.rrlaoa. with 
firewood and 0&JUiI.. llrid., o. 
7311. 

0. 718. 
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TABLE 16-Conlinued 

General Government 
-

Proteotion to P6I'IOUII and p,.-

17tO .......................................................................... N~ro~k~J!ro:.~f~~== 

Health and Sanitation 

Ibid •• 0. 817. 
1761 ••••••••..••••••.•.••......•..•..................•...•.....•...........•.........•...•....••...•.••••••••• Bedlow·. Island dfllignated .. quar-

antine for o.ontagioul cl1aeuea on 
vM88le. Ibid •• o. 973. 

1758 ••••••••••••••••••••••••••••.••••..••..•...•.•..••••••...•••..•....•••••••.••••••••••••••••••••••••••••••• Bedlow'. Ialand pUJ'(!huecl .. a alte 
for pelt hoUle. Ibid •• o. 1077. 

1781 ••••••••••••••••.•.•.•.....•.•...•......•........•............•........•.. New York p.-m.itted to levy ta2: for 
ereotion of .t.reet; Jamp.. lbid., 
o.l1M. 

1710 •••••••.••.• , ••..•..••..•.••••.•.....••.••..........•........•.......•.... Maldmum levy of rS50 for niRht 
watch permitted in Albany. 

• Ibid •• o. 1.21,\. 
1771 ........................................... _ .............................. Approval of ta. lor \lab'In, of Iampo 
177& In Albany. lind •• c. 1623. . ciI th· ocI .......................................................................................................... N~~~70r C:~i an:~":~ir. 

M .... of ComMOn COWlCiI. VIU, 
41,43. 

1711 ••.••••••.•.••.•...•••••••••...•.......••......• , •.....•.•••.•••••.•••.••• Mayor, reoorder. and aldermen to Overseer of nlIs appointed. in New 
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1
_ 01" York and Albany. C. B. 
,aG ........... ~nando leotol"lto.,.eteoted. ..••••.•.•••.•.•••.•••••.••••.•. Firemen appointed In Albany. C. 
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Closely akin to the judicial system is the actual policing of thor
oughfares and guarding of persons and property. This activity 
soon became a concern of municipal government. New York City 
had paid watchmen in 1658. The burgomasters engaged eight citi
zens to act as night watchmen for which they were to receive 
twenty-four stivers per night of service. The assessments neces
sary to pay the watchmen were to be collected by the captain, each 
householder being assessed fifteen stivers per month." It was not 
until 1844, however, that the city of New York had an organized 
police force." Repair of the stockade was one of the first con
cerns of the citizens of Albany. In 1695 the fortification was re
paired and enlarged. To meet these costs the assessor was directed 
to make the levy and deliver the list to the mayor for execution." 

Lighting of streets is also a matter chiefly of a protective nature. 
The first efforts in this direction required that every seventh house 
was to provide a lantern and candle and that the cost was to be 
defrayed by the householders concerned. Ordinances of this char
acter appeared first in New York City in 169721 and in Albany in 
1765.2

' By 1752 the corporation of New York City had purchased 
three lights for the entrance of the city hall" and in 1771 the city 
of Albany was supporting some twenty lamps and consuming 
about 150 gallons of oil annually." General street illumination 
was attempted in New York in 1761 and the assembly was peti
tioned for the privilege of extending a tax to support this serv
ice." From this time on the assembly permitted the corporation 
'to levy from £1,400 to £2,000 annually.:Ie The Albany Gas Com
pany was incorporated in 1825;17 electricity was introduced in 
1881.'· 

Appar8tus for fighting fire was first purchased in New York 
City in 1648.'· Fire ladders and hooks were added in 1659 and the 
following year a shed was built for storing the various pieces of 
equipment." Albany designated certain citizens to act as fire 
officers as early as 1694. Hooks and ladders were added in the 
same year.·' Both Albany and New York added fire engines to 
their equipment in 1731. s. 

,. A. E. Petersou, N.." York ... .... Bight.enth 0 ... ' .. .." JllhlicipaUI, Prior 
10 1781 (N ... York, 1917), pp. 15l>-66. 

1 • .l.rtHoI, e. 315. 
zoG. R. Howell and J. Tenney (eda.), gildO'1/ of tli< 0"""1jf of AI""", 

(N .... York, 1886), p. 484. 
S1 PeterSOD, 01'. oil., p. 104. 
ft Bowell and Tenney, 01'. cif., p. 515 . 
.. Edwards, Gp. cU., p. 125. 
M Howell aud TeD.Dey. 09. cil" p. 516 . 
.. OolooHal La1oo, c. 1164. 
III EdwardB, op. oit., p. 126. 
n LwM, Co 69 . 
• Howell and Tenney, 01'. cit., p. 515 . 
.. La100 of N_ NetheriMod, Janua.." 23, 1648, p. 83 . 
.. PeteraoD, Gp. ";f~ P. 173 • 
.. Howell ODd Tenne,., Gp. cit~ p. 519. 
a OololliU .£GIN, 1130. e. 550; Bowell and Tenney, &po cit .• p. 620. 
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If provision for guarding of property and persons was the first 
conoern of certain of the leading -cities of New York, then cer
tainly the development of municipal enterprises mDBt have been 
seoond. Probably a more accurate statement would be that this 
function developed simultaneously with the emergence of New 
York's corporate existenoe. 

The care of [thel dock was one of the government's most 
vexing problems. Which would work the better, to pay a 
dock·master a salary and look to him to collect all revenues 
and deposit sucb in the city treasury, or to lease the dock 
and its revenues to the one who would offer the most at a 
"public outcry," expecting the lessee to keep the dock in 
repair'" 

Becauae of the obligation incurred in rebuilding and repairing the 
dock, the city extended its first property tax in 1676." 

The beginning of what is now modern welfare work was ini. 
tiated in New York City in 1683. Prior to this date the care of 
the needy was an obligation imposed upon clerical officials. The 
deacons of the church derived the needed funds from the receipts 
~olll'Cted in the "poor boxes." In 1683 cities were made respons· 
ible for the care of their own poor.'" Taxes for this purpose were 
authoriled in 1695 by an act of the assembly when the council. 
men were given power to appoint five freemen of the city who, 
with the council, were to raise all taxes for the city including the 
amount necessary to eare for the poor." It is probably true that 
the city maintained 80me eort of poor house as early as 1714. If 
Such facilities, however, were not definitely provided until the 
adoption of the Montgomery charter in 1730. This document con
tained a clauae empowering the corporation to build a poor house. 
It was to be managed by a keeper who was to receive his remunera· 
tion part in kind and servi"!!8 and the remainder in money. II 

The last municipal functiana to be added before the close of 
the aeventeenth century were the aonstruetion of streets and the 
introduotion of a few aanitary measures of elemental proportions. 
The Dongan charter gave the mayor and aldermen authority to 
layout and maintain streets, highwaye and watercourses." A 
revenue measure, dealing primarily with providmg funds for the 
care of the poor, had a rider clause malting provision for the repair 
of .. mirey and foul lanee.·... In 1764 the administration of city 

II Pew--. • riI" pp. I-I. 
II Jfi_Ioo of 'M C_ .. eo-.iI ., u.. INtJr ., 11_ :r ..... 1676-lTt6 

IN_ York. 111061. I, n •. .. ~,. ... c.'" 
NIW., 1_ .. n. 
at Pw ....... op. eit..p p. 181_ 
II ('01 ... 1 "-_ n. 817; of. Edward .. OPo oil., pp. M-89 • 
.. CoIoHIl '-. I. 183. 
-lW., 1_ eo tf. 
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streets was transferred from the supervision of the surveyors to 
the common council, and authority was granted to lay an aunual 
tax. Under this act £300 was expended annually until the time 
of the Revolution." It was about this time that the principle 
of special assessment was introduced as a method of financing 
street improvements." Council records of Albany show that £50 
was expended for sidewalks as early as 1695." However, the 
Dongan charter of 1686 gave the mayor and council power to lay 
out and maintain streets, highways, bridges and watercourses." 
By 1717 a number of streets had been ordered paved." Having 
discovered that the refuse accumulating on streets could be used 
for a bridge fill, the New York City council in 1693 decided to 
pay three half-pence per load thus deposited. Two years later 
a commissioner of str~t cleaning was appointed who was to serve 
at an annual salary of £30." Funds necessary to defray the 
expenses of the scavenger were raised by an assessment against 
property, laid by the assessor and collected by the city collector." 

Because the Broad street sewer deposited large quantities of 
rubbish, sand, and mud in the basin of the dock whenever a tor
rential rain occurred, the assembly in 1717 authorized the city to 
levy a tax of £500 to alter its course." Sewers were laid in Albany 
and financed by means of special assessments as early as 1800, 
but it was not until 1854 that a regular system was provided for 
the city ••• 

As early as 1702 New York City was making provision for the 
free education of children residing in the city. Fifty pounds was 
authorized to be assessed and collected aunually for a period of 
seven years for the employment of a school master.·· Thirty years 
later appropriations were being made for the public support of 
schools giving instruction in Latin and mathematics!' 

New York City was definitely established as an agency for the 
assessment and collection of taxes by the Montgomery charter of 
1732. This document authorized the election of sixteen assessors 
and seven collectors!' By statutory enactment similar powers were 
granted to Hudson and Albany in 1788.0' 

The provision of recreational facilities in the form of public 
parks is thought to be a modern development of city government. .... . ." 20(1 Ibid .• 1764, •. 1268; d. Edwards. "". oil .• p. 185. 

(New ydl,1otMa1 Ltuoo. 1754, •. 9~6 . 
•• PeteroOtll and Tenney. "". cd .• p. 608. 
121 Howell d' LatDtI, I, 198. . 
.. Edwards, ..,nd Tenney, cpo ClI •• p. 506 . 
•• Howell and 'fI' . .. , .• pp. 100-1. 
a. ColoMcJl Lt:wJ.~J 1695, e. 47 • 
.. Edwards, "" ... , 'f 603 .T Lncw, eo 69. eDneY. op. m 'J p. . 
.. Howell and Tenn~ e. 120 . 
.. lAMIe of N"", Netjp4. 
.. PetenoD, "". oif~ p8. 
nHoweII and T ..... ey. '. 
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Indeed, this is generally true. However, the city of New York in 
1733 leaaed the land located at the lower end of Broadway to be 
"inclosed to make A Bowling Green thereof with Walks therein, 
for the Beauty & Ornament of Said Street aa well aa for the 
Recreation & delight of the Inhabitants of this City.' '.. By means 
of special &8Sessments and a bond issue, funds were provided for 
acquiring the property for Central Park in 1851." Parks were 
not developed in Albany or at leaat opened to the public until 
about 1871." 

An organized effort waa made to care for the sick in New York 
City in 1758 when all of Bedlow 's Island was purchased and a build
ing erected to care for persons afIlicted with contagious diseases." 
A semi-publio hospital waa erected in 1771, the mayor, recorder, 
and other city officials serving aa ex officio members of its governing 
board. It received support from both the city and provincial gov
ernments.·1 Boards of health were first established in New York 
City in 1805 and in Albany in 1806.'1 In 1872 questionnaires were 
sent to twenty-four New York cities regarding the extent of health 
aotivities carried on by their respective boards. Responses were 
received from eleven. Of those replying, New York and Bu1falo 
were the only ones in which boards of health were actively engaged 
in health conservation." 

Water Bupply, while an important item in many functions, is 
essentially a problem of health conservation. In 1774 the city 
oouncil of New York spent £1,050 for land on which to &ink a well 
as a source of public water supply. A reservoir was constrncted 
and Med with water from the well by means of steam-operated 
pumps. Orders were placed for the logs intended to be used as 
conduits, but on account of the Revolution the system was never 
put into operation." After a severe scourge of cholera in 1834 
the Croton aqueduot waa constructed in 1842, 8 date marking the 
real beginning of 8 pnblic water supply.u Albany had had a water 
system prior to 1850, but it waa not until this time that the 
assembly appointed five commissioners to consider supplying the 
eity with water. The council was authorized to borrow $600,000 
and to purchase the equipment of the private company." 

.. Ed ... nI ...... oil., P. 171, 'luot\nc m.m Jf_ 0' ,,.. C __ CONeiI. 
H.£.tN, c. m~ 
.. (',""in laod. _n d .. i...,.tod for W .. hiagtoo Park iD 1881 (/6iL, 

o. 68!). d. Bo_1I aDd '-"DDef, lip. oil., P. GI8. 
at CoI_ ""-. 0. Ion . 
.. F.dward ...... ft, .. P. 101 • 
.. &!e Tabl. UI, p. 1K. 
oeJ. A. Fairlie, I'M ~ of A ....... ,..._ ;. 11_ Y .... 8MM 

(N •• York, 1888), P. lit. • 
II Edward .. Gp. ft' .. pp. 1311 fl • 
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While 1850 apparently marks the time when the fiscal impor
tance of the municipality reaches significant proportions, it is 
also at this time that moet of the essential functions of government 
had become common to the two leading cities of the State of New 
York. Protection, charities, street constrnction, aanitation, educa
tion, recreation, care of the sick, and the supplying of an ample 
quantity of pure water were all being provided after a fashion, 
appearing in the order named. City activities have in recent years 
been broadened to include the raising of money for supporting 
the conference of mayors, maintaining police training schools, 
establishing hospitals, creation of planning commissions, constrnc
tion of landing fields, and acquiring works of art" 

From 1850 on, the development of city functions can best be 
presented in terms of the growth of the fiseal budgets. The expend
itures of New York City in 1830 compared with those in 1930 
are indicative of the marked expansion of municipal aervices. 
Dnring the interval of one hundred years the population of New 
York City had increased from 202,589 to 6,930,446, or a 33 fold 
increase." At the same time expenditures for the various func
tions of government grew much more rapidly. According to the 
data presented in Tahle 16, the per capita expenditures of 1930 
for general government, after correction for price level ehangea, 

TABLE 16 
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were 74 times aa great aa expenditures for similar purposes in 
1830; protection, 11 times; health, -85 times; highways and streets, 
22 times; and education, 217 times. A rather complete description 
of the scope and character of the activities engaged in by all of 
the New York cities since 1918 is set forth in Table 17. Expressing 
the municipal expenditures of 1918 and 1931 in terms of a common 
price level, the effective increase is in the neighborhood of 508 per 
cent." The dynamic aspects of city activities are more clearly 
discernible when this growth is compared with that of population. 
While expenditures increaaed 508 per cent, the urban population 
for the decade preceding 1930 increaaed only 22.5 per cent." The 
expansion cannot be attributed to any one particular activity of 
government as againat another. The percentage distribution of 
expenditures &hown at the bottom of Table 17 and in the semi
logarithmio chart (Fig. 9) indicates that, with the exception of 
welfare expenditures for the years 1931 to 1934, the rate of growth 
for all haa been rather constant. Associated with past experiences, 
the welfare expenditures for these years appear abnormal. Never
theless, these new responsibilities will, in all probability, modify 
the normal oourse of developments. There are also indications that 
the fields of aotivity soon to be common to the city will be much 
wider than at present. The city of New York now haa fifty-three 
milk oenters. On the 12th of June, 1934, the city dispensed 12,517 
quarts of milk to 7,093 families aa a part of a program to care for 
the health of infants. As a further extension of this work, the 
city is contemplating the handling of ice to inaure fair prices and 
practioes." These events are inatanced as heing characteristio of 
the new activities in which cities may presently find themselves 
actively engaged . 

.. ExpondltuhO of IBI8. 11131 and ll13S eorreeted for change ill pri .. left! 
.... ~26.D80.000, '1.87S,007.000. and ,1.284.210.000, nspeetlYe1y. 1IuecI DB 
19211=100; Igl~. 131.3; 11131. 73.0; 1833. 66.0 (0. S. B ...... u of Labor 
Stal.l.tl... Whol ... I. Price Ind""). 
'f Ur .... popul.l.lon In N.w York. 11120. 8.11811.8"; 11130. 10.521.1162 ("I' 

_ •• 0_ of 1M U .. ., ... BioI ... IDSO. I, 16) • 
.. N_ 1' ..... "'- JUM 13. IU34. 
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Nm EuBNDIT11BIOS O~ NEW YORK CITIES ~B ClIRBENT PUlIPOSES AND OUTLAYS, 1918-1934· 
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PURPOSE 1918 • 1919 • 1920- 1921' 1922' 1923 • 1924 • 
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2. City Relationships .with Other Vnila·· 

When the municipal corporation was introduced into the catalog 
of American inatitutions, the attitude of the State waa quite anti
thetical to that now prevailing. For example, mayoraIity selections 
rested in the hands of the central government; power to levy local 
taxes for public purposes waa denied; and during the latter half 
of the nineteenth century the central government attempted, 
through legislative action, to regulate minutely the internal affairs 
of municipal government. The elimination of these restraints haa 
given the history of city-State relationships a beligerent bent. A 
State legislature made np largely of rural representatives haa not 
taken kindly to the problems presented by nrban interests. On the 
other hand, the municipalities have been aggressive in pressing for 
those changes permitting them a greater exercise of local initiative. 
The fact that cities, like other units of government, were originaI1y 
an administrative arm of State government, provided the pretext 
for the central appointment of the chief administrative officer long 
after the municipality had come to be an inatitntion satisfying 
primarily local needs. A large part of the time of the mayor and 
council waa originally absorbed by judicial dnties. In this 
capacity they were State officers.'· 

As the functions of the city carne to include more than providing 
facilities for the adjudication of disputes, various elective and 
appointive officers btgan to assume functionalized dnties. The 
mayor's work betame rhiefly administrative, the jndicial functions 
were taken over by the judges, and the council became responsible 
for the determination of legislative policies and programs. Asso
ciated with this development was a gradna! change in the relation
ship of the State to local personnel. Throughout the colonial era 
the mayors were appointed by the governor. From 1777 to 1821 
appointments were made by the council of appointments. The 
Constitution of 1821 provided for election by the common council." 
and in 1833 and 1839 New York and a\l other cities of the State, 
respectively, were given the privilege of electing their own 
mavors." 

The central gowrnment looked on the early municipal corpora.
tiens as only quasi-pUblic institutions. So strong was the emphasis 
of the private aspects of corporate existence that the Legislature 

.. For •• tat_at of prlnelpl. In...ned ill .c1milliotrath. IUpolTiolo. aDd 
• oummur of oIlJ-Stata nl.tlODShipo p .... i1iD« In tile UBited Stata, of. 
SclIl1,.yl •• C. Walla ... B_ Ad .... __ s. ........... _ Cit ... ... , .. 
U_ B_ (N •• Yol't, 1828). 
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was not inclined to grant to them general powers of taxation." 
Thus when revenues from licenses and earnings of public enter
prises were inadequate it was necessary to secure passage of an 
annual tax bill. So long as the need for direct levies was only 
occasional, no serious conflict came out of having to obtain legis
lative approval. The periodicity of the practice, however, coupled 
with a growing inclination on the part of the Legislature to regulate 
municipal affairs, provided a basis for curbing the fiscal autonomy 
of municipalities.TO Most of the cities had probablY been freed 
from interference of this character in the early part of the nin&
teenth century, but New York City operated under budgetary 
restraints until 1872. to A fnll recognition of the public character 
of city government was not announced until 1913 when the general 
laws were broadened to permit the levying and collecting of taxeR 
for any public or municipal purpose .. • 

There is probablY no other single item equally indicative of the 
changed status of city-State relationships than that of revenue 
administration. Whereas throughout the eighteenth century the 
Legislature required each municipality to present an annual tax 
bill for such revenues as it might need to raise from taxes, the 
State now provides the cities with 20 to 25 per cent of their net 
tax receipts." All cities receive a share of the business and per
soual income taxes, financial institutions tax, and receipts from 
licenses and taxes imposed on beer and wine"· 

The questions as to whether the State or the municipality sbould 
name the chief executive officer and fix the principal items in the 
budget were not the only irritating points of city-State relation
ships. Equally grevious was the problem of State versus loeal 
control over particnlar functions of loeal government. The means 
by which the Legislature justified this sort of encroachment was 
a clause in the Constitution of 1846 which provided that .. all other 
officers, whose election or appointment is not provided for by this 
Constitution, and all officers, whose offices may hereafter be created 
by law, shall be elected by the people, or appointed as the Legis
lature may direct. ... • Availing itself of the right to name officers 
to fill positions created subsequent to 1846, the Legislature brought 
into existence an array of special commissions and ad loc dis
tricts.80 As a result of this policy the council in New York City 

n GoodDow', op. ciI~ p. 16 • 
•• DunuuI, 01'. oil •• pp. B8 If. 
TOIbid., P. lSI!. The Tax La,. of 1872 ... the lut tax biD ..- bJ tile 
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.. .c.a-, Co 247. 
TV Cf. Tables 50 .... d 51, pp. 259-M. 
TO Cf. Figure 18 .... d Table 50, pp. 232, 251. 
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oo:VetropolilaD poli .. distriet (.c.a-, 1857, Co 569" Capital poliee dinrie& 

(i6i4., 186;;, e. 554), Niagara Frontier poliee diotriet (i6i4., 1see, .. 484', 
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was only directly responsible for 26 per cent of the estimated local 
expenditures for the year 1868. Over four million dollars was 
to be disbursed under the direction of special commissions officered 
by appointees of the State.11 

An attempt has been made to eliminate city-State conflicts by a 
series of constitutional changes. The Constitution of 1894 limited 
the enactment of special legislation." In 1923 the "home rule" 
amendment was added. By means of this change the Legislature 
was prohibited from paaaing 

any law relating to the property, affairs or government of 
cities, which shall be special or local either in its terms or in 
its effect, • . . except on message from the govemor 
declaring that an emergency exists and the concurrent action 
of two-thirds of the members of each house of the Legislature. II 

By the same amendment every city was granted the right to legis
late within rather broad limits and the Legislature was authorized 
to grant such further powers as it might deem expedient. II The 
Legislature in declaring its intent relative to the home rule section 
stated: 

It is not the intention of the legislature hereby to abolish 
or curtail any powers or rights heretofore conferred npon or 
delegated to a city or cities or to any board, body or officer 
thereof, unless a contrary intention is clearly manifest from 
the express provisions of this chapter or by necessary intend
ment therefrom; nor to restrict the powers of the legislature to 
pass laws regulating matters of state concem as distinguished 
from matters relating to the property, affiairs or government 
of cities.1I 

at Computation hued OD tablo of oatIm.tod approprlatiooa (Durand, "p. 
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Furthermore, the Legislature made it clear that it desired that the 
courts should construe the act liberally." The constitutional 
changes and enabling legislation just reviewed, represent an impor. 
tant part of tbe movement toward autonomy for municipalities. 
The character of the limitations imposed has changed from the 
liating of a few permissible activities to an enumeration of those 
fields of action reserved to the central government.·' 

In spite of the long way that has been traveled in giving munici. 
pal governments a relatively large measure of autonomy there are 
still phases of city-State relationships that are somewhat out of 
adjustment. In the interest of home-rule principles and continued 
respect for policies of the central government, the remaining causes 
of conflict should be thoroughly investigated. Determination by 
the State of salary schedules and annual increases for municipal 
employees imposes a rather onerous burden, especially at times 
when retrenchment is expedient. Teachers' salaries provide the 
outstanding example of such regulation and are applicable to all 
cities in the State. Also in the case of New York City, the salaries 
of the policemen and firemen are paid in accordance with a schedule 
of rates determined by the Legislature in 1929.·· The recent financial 
plight of the city of New York has brought all of these limitations 
on home rule clearly to the fore. In order to reduce the salaries of 
employees receiving earnings in excess of $3,000 per year it was 
necessary to secure the passage of an economy bill in the State 
Legislature. As the bill was enacted it was necessary to exempt 

86 Ibid., I 31. Actually. the courts have interpreted "property, affair. or 
government" narrowly and "matters of state concern" broadly (d. ReorlJGft.
jzation .,Local G"" ........ ..., "' N"", York BOote, pp. 87 ft'). 
\87 UtDtI, 1924, c. 363, I 21. "Notwithstanding any provision of thia ehapter, 
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compensation law; 
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the employees of the board of education; uniformed forees of the 
police and fire departments; the salary of any employee whose office 
II establiBhed by the Constitution; or the employees of nnmerons 
State, county, and city courts. B. This same city is required to pro
vide approximately $16,000,000 for annual mandatory salary in
oreases due policemen, teachera, firemen, and employees of the 
courts." After securing legislative permission to reduce salaries 
by approximately $20,000,000, it was found that no action had been 
taken on the mandatory increases; therefore, the net saving to the 
oity was only $4,000,000. 

Not only are the cities bound by State action relative to mattera 
of employee compensation, but they are dependent upon the cen
tral government for numerous authorizations pertaining to mat
tera essentially local in character. For example, between 1932 and 
1935 New York City asked the Legislature to provide for reopen
ing the budget," to consolidate the varions purchasing bureaus 
into one department," to advance the date of tax collections," to 
lease the Bronx terminal market,·' to establiBh a court of domestic 
relations," and to merge aU inspectional forces into the bureau of 
buildings. It Several of these measures are patently administrative 
and as such should not even be referred to the city council, much 
less to the legislative halls at Albany. Some of the above measures 
were enacted into law; othera failed. Among those receiving 
unfavorable action was the bill providing for the consolidation 
of the various purchasing departments into one bureau. There 
is indeed grave doubt as to whether the Legislature of the State 
was in a position to dictate wisely a matter of this regard. 

Besides those relationships responsible for a considerable 
amount of frictiou. there are otllera that appear to be accepted 
more as a matter of course. Cities are obliged by legislative action 
to .. make appropriations and raiae money for veteran relief in 
the same manner as for the care and relief of other persons in 
need of publio relief and care.'''' As a result of the operation of 
this law the oity of Bulfa\o experienoed an increase in appropria
tions from $100.000 in 1925-26 to $537.415 in 1932-33." Cities 
constituted as separate welfare districts are .. responsible . . • for 
the administration of publio relief and care and the expense inci
dent thereto.·... It is further the duty of public welfare dis
triots .. to provide adequately for those unable to maintain them-

"'&loI.. l83e ... ITS. • el; of. N ... y .... !'iooMo. AprU II. 19M. 
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selves,''''' to arrange for hospital facilities for those unable to 
secure medical care,'·' to assume responsibility for the care of 
needy children,'·' and to levY such taxes 88 are necessary for old 
age relief.,·a As public health districts the cities are subject to 
State regulations'·' governing the minimum salary paid to local 
health officers, the alteration and construction of sewers, pro
vision of public baths, inspection of school children, treatment of 
venereal diseases, and provision for hospital facilities.,·a Cities 
are limited by the Constitution and statutory enactment as to the 
amount of indebtedness they may incur and the maximum tax rates 
they may levY.'·a With the exception of Rochester, Buffalo, and New 
York City, all municipalities must report their annual receipts and 
expenditures to the Stste comptroller.'OT Since 1842 New York City 
has been required to levY a minimum tax each year for educational 
purposes'·' and every other city must levY the minimum required by 
the grants-in-aid formulae in order to be entitled to the maximum 
allowance. lOB 

Important as they are, regulatory aspects do not comprise the 
whole of city-State relationships. There are numerous instances 
where cooperation provides the only means of solving problems 
of common intereet to the municipality and to the State 88 a whole. 
Examples of this character are the construction of State highways 
and bridges falling partly within corporate limits ;". the report
ing of crime by means of teletypewriter and radio;111 State col
lection of revenue and sharing of the proceeds;1lI grants for edu
cation,''' health,''' and welfare;116 and provision of park facili
ties by the State, principally for the benefit of urban dwellers.''' 
On approval of the local legislative body, municipal employees 
not provided for by a retirement system are eligible to participate 
in the State system.''' 

In addition to spheres of mutual interest existing between the 
cities and the central government, urban communities may, to a 
limited extent, be associated with other units of local government. 
A city may jointly undertake with a town or village to establish 

, •• llK4., I 77. 
101 Ibid., I 83. 
'·'Ibid., f 103. 
1.1llK4., II 122, 124-eo 
104- New York City is generany exempted (cf. 8UJWG, p. 37). 
101 Cf. in/nJ, p. 360. 
IDe Cf. infra, pp. 239-40, also, LtJtD&, 1936, Co 509. 
lOT Cf. infrG, pp. 240-42. 
101 bwJe, 1842, e. 160. 
10' Ct . .... fro, p. 195. 
110 Cf. _!N. pp. 302-3. 
111 Cf. ;"ff'G, p. 375. 
11. Cf. -fru, pp. 233--34. 248 If. 
111 Cf. -{N. pp. 17&-76. 
1" Cf. ;"fro. pp. 35~0. 
lU Cf. -frs, pp. 330-31. 
11. Cf. -fru. pp. 378-79. 
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a oonsolidated health district,'" a Union water district, , .. III' a eity 
may cooperate with a village in providing for sewage disposal,"· 
or in the construction of a joint landing field.1ft For the better 
protection of property from fire, a city may, by ordinance, place 
ibl equipment at the disposal of a town, village, or fire distriot, 
or vice versa. ,II A city may share with a C01ll1ty,town, or village 
the expense incident to providing playgro1ll1d facilities and 
neighborhood recreation centers.'" Mortgage-recording taxes col
lected by the county on all instrumenbl ClOvering properties located 
within oorporate limibl are set apart for the respective cities.·" 
The supervisors have power to correct errors in assessment rolls, 
and to equalize _menta prepared by the various taxing dis
triebl, including cities. '" All property taxes remaining 1Il1collected 
at the expiration of the collector's warranbl are returned to the 
county treasurer to be collected by him.... Also, railroads and 
certain other corporations may elect to pay their current prop
erty tax directly to the C01ll1ty treasurer.·1f In these instances, the 
oounty again is acting as a collection agency for the city. 

3. Summary 

State and city relationshipa from colonial times to the present 
have been marked by a continuous struggle oD. the part of the 
oity to win a wider degree of political and economio independence. 
The first charter granted to New Netherlands was eought "-use 
it promieed eome degree of relief from the onerous obligations 
impoeed by the director senerai.·11 Today scarcely an issue from 
the daily pres fails to carry eome artiele dealing with reapportion
ment and a further extention of home-rule powen. Regular and 
special sessions of the Legislature are at one time 01' another ODD
fronted with olamors from the urban eentars. However, since the 
~gislature is predominantly rural in character the demands of 
the cities, in general, are 1U1heeded. 

During the past 250 yeara 80me acoompliahmenta tending to give 
greater ind!pendence to the urban eentera have nevertheless been 
achieved. Since the adoption of the Constitution of 1894 a train of 
legal adjustments was set in motion tending to reetrain the Legis
lature from interfering 1Il1duiy in the local affairs of cities. The 
State has relinquished one of ita earliest administrative controls, 
namely, the power to appoint the mayor and other local oflicera. 
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Before the middle of the nineteenth century all of the cities of 
New York were decentralized to the extent that they chose their 
own executive head. The neeessity of securing legislative approval 
before any tax was levied for municipal purposes provided the 
basis for a period of legislative interference so minute in character 
that the State legislature even specified the amount of particular 
items in the city budget. Also the central government in certain 
instances named the officers responsible for police, fire, and health 
administration. Constitutional legislative and charter revision 
before the close of the nineteenth century marked the decline of 
this particularly offensive type of interference. Approximately at 
the same time that legislative interference was discontinued the 
cities were no longer required to submit their budgets to the 
Legislature for approval. General grants of authority enabled the 
municipalities to levy taxes for any municipal purpose. The fiscal 
policy of the State has been modified from that of legislative 
restriction to turning over to the municipalities funds in the form 
of subventions and shared taxes. 

There remains, however, the problem of mandatory expenditures 
-an obligation responsible for considerable city-State friction. An 
equitable solution of the problem apparently lies in the State stand
ing ready to finance substantially those objects of expenditure 
included in the category of State-established standards. Home
rule principles require that a municipality should have the oppor
tunity to apportion its available revenue in the way it sees best. 
This principle precludes Stste impostion of fixed items of expendi
ture, unless it stands ready to finance its mandates. 



CHAPTER VI 
THE VILLAGE 

The village is, strictly speaking, a derivation of town government. 
Populous areas becoming dissatisfied with the services rendered 
by the town or special district petitioned for the formation of a 
village government. Though more than 145 years old, the village 
is the moat recent addition to the Jist of basic governmental units. 
Town, county and city governments had each been in existence over 
a century and a quarter before Lansingburgh was given its first 
grant of quasi-municipal 1,lrerogatives. The popularity of this 
form of organization is indicated by the growth in numbers since 
1800. Beginning with seven villages at that date, the number 
increased to 276 in 1880, 505 in 1920, and 554 in 1934.' Important 
as the village may be from the standpoint of numbers, it ranks 
least of all local governments as to fiscal importance. From 1918 
to 1934, the percentage of all governmental expenditures attrib
utable to villages has ranged from 1.6 in 1919 and 1934 to 2.6 in 
1929.. Table 19 indicates that the chief services rendered by vil
lages are providing protection to persons and property, and the 
construction of streets and highways.· RecOgnItion given to vil
lage government by the Constitution and the courts has, in general, 
been in keeping with its fiscal rank. Its constitutional status is 
limited to a mandate to the Legislature to provide for the organ
ization of incorporated villages.' The cour1B have asid that a vil
lage is rather unimportant because it is .. only a small collection of 
houses in the country, • . • and is a subordinate branch of the 
civil government.'.. A "small collection of houses" may be an 
accurate modal description of a village, but it faiJa in a portrayal 
of what the extremes may be. Fifteen villages have populations 
in excess of 10,000, four have less than 100 inhabitants; Deering 
Harbor has 39.' 

1. The Growth of Village Functions 

Village government grew out of the shortcomings of the town. 
Unable to _ore the needed fire protection from the town board, 
and finding inadequate such highway facilities as the town could 
provide, citiaena living in rather definite community groups peti-

1 ct. Tabl. t, P. 13. 
• ('I. Table 3, pp. III-Itl. 
• ('I. Table III, pp. 1114-U. 
• _ ........ lOIN, An. Xu, • 1 • 
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N. Y. S. 110 (1818)). 
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tioned the Legislature for additional grants of power. Such was 
the case in the incorporation of Troy and Lansingburgh.' They 
were given power to choose five trustees and were declared to be a 
body politic and corporate. They might purchase and hold real 
estate, levy taxes to erect houses for the protection of fire equip
ment, educational purposes, and a public market or any other 
necessary improvement. The trustees were given power to make 
by-laws I!egulating the public DI&1'ket and slaughter hoUlleil. They 
could provide for the organization of fire companies, installation 
of street lighting, construction of streets and highways, licensing 
of inns, and establishing a town wateh. Revenues necessary to 
finance these activities were to be assessed by three assessors and 
collected by a village collector.· 

It was fifty-three years after establishment of the first village 
that a general incorporation law was enacted.' The powers granted 
were BQt materially extended beyond those of the earlier acts. 
Upou action of the electorate taxes could be levied for fire equip
ment, pounds, cemetery purposes, cross walks, supplies and 
officers' salaries, highways, and all other purposes when required 
of village officers. The scope of village activities was increased 
somewhat by the new incorporation act of 1870.'0 In addition to 
the old grants, police power was extended, taxes were permissible 
for street-lighting facilities, and sewers could be constructed and 
financed by special assessmenta. The trustees were to act as 
guardians of the public health and to remove all persons aftIicted 
with contagious diseases. In 1875 the importance of the village 
waa further augmented by exempting all villages incorporated 
undeJo the new ad from assessmenta and taxes for roads outside 
of snch corporation." Shortly before the opening of the twentieth 
centl:\ry other functions, typically characteristic of a modern city, 
were added. In 1875 the village authorities were permitted to 
organize into a board of water commissioners to provide facilities 
for a "pure and wholesome" supply of water." Land could be 
acquired for park purposes in 1888. Sewers were included in the 
category of village prerogatives in 1887, and lighting facilities 
could be contracted for in 1888. After 1900 the e~acter of the 
new authorizations was not essentially different from those of the 
latter nineteenth centl:\ry. Building codes were authorized in 1910; 
band concerts, 1911; and taxes could be levied subsequent to 1917 
for the co~ction of incinerator plants. More recently villages 
were penrutted to provide expensea for police in attendance at 
training echools; certain villages may engage in child welfare 

t'.lAtI:w, 1798, e.. 1"-
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work i and any first- or second·class village may establish and main· 
tain an airport." 

The summary of historical developments presented in Table 18 
indicates that the services now responsible for aD important part 
of village budgets began to appear after 1840-fire engines in 
1847, electric lighting plants in 1894, water supply in 1875, gar· 
bage disposal in 1894 and highways in 1875. The fiscal data set 
forth in Table 19 do not reveal any significant shift in the func· 
tional expenditures of New York villages since 1917. On the con· 
trary, a rather high degree of stability is apparent, not only as 
between the various functions, but also as to the rate of growth of 
expenditures as a whole. These data are plotted on semi·logarith. 
mic scale in Figure 10. 

2. Adminiatrative Organization 
As was pointed out in the statutory provision for the organiza. 

tion of Troy and Lansingburgh, the village officers consisted of five 
trustees, one clerk, three assessors, one treasurer, and one collector. 
Since that time there has been no significant change in the basic 
pattern, only additional officers and commissions have been 
appended. Under the general village law it is now mandatory for 
ever,. village to elect a mayor, and for certain villages to choose 
from two to six trustees, a receiver of taxes and assessmentB, and 
a police justice." All villages must aleo appoint a treasurer, clerk, 
and one or three asaeseor& 11 Certain villages must aleo appoint two 
to four inspectors of election, acting police justice, registrazo of 
vital statistics, and local health officer." Any village ma,. emplo,. 
an engineer, superintendent of public works, village auditor, street 
commisioner, village attorney, pound keeper, appraisal experts, 
and such other officers as the board m81 deem expedient." Certain 
villages m81 appoint a deput,. village clerk, poll and ballot clerk, 
dog warden, and receiver of tans and ass ments.lI In addition to 
these officers the village board ma,. appoint fire, water, light, sewer, 
park, or cemetery commissioners, each board consisting of three 
to five members, or th81 ma,. create a municipal board which can 
assume the duties of two or more of the boards." In 1927 provi. 
sion W88 made that villages might, on referendum, adopt a can· 
tra1iaed form of government and elect a village manager." 
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3, Relationships with Other Unite 

Of the varioul unite of local government thus far considered,all 
have been found to have some relationship with every other civil 
division and the State. These affinities are not, however, of equal 
strength. For example, the county and city are more directly 
bound to the State than to any other unit. The town, through the 
board of supervisorB 8.Qd the administrative controls vested in Val'
ioUB county officials, is bound directly to county government. As 
county government is integrated with the State and the town with 
the county, 10 village government is in turn cloBely allied with the 
town. The relationship between theae two unite arises in the firat 
instance out of the fact that a petition for the organization of 
village government must be acted upon by the town board. After 
incorporation the village is in no manner completely divorced from 
town affaire-it must still contribute ite share toward the support 
of town government." The non-conformity of village boundaries 
with that of functional areas has made it necessary to develop 
devices whereby the village and the town may render services of 
eommon interest to both. Examples of this character are the pro
visions that a town and a village may unite to form a consolidated 
health district;" joint water district;" union water district;" 
joint garbagB-, metal-, and refuse-diapoaal district ;"' or a jointly 
maintained playground and recreation center." A village and a 
town may acquire land for the erection of an incinerator plant." 
In the matter of fire protection a village may, by ordinance, place 
its equipment at the disposal of the town, or vice "eraa. II Since 
these two units always overlap it is deeirable at times that the two 
provide a common Beat of government.· In thoee instances where 
the village ia eoextensive with the town, the village board may be 
eonstituted tlte town board." In towns of the 1Irst class, revenue 
functions of the village and the town may be consolidated to the 
extent that the ~eivera of taxes may eoUect for both the town'tllld 
the village.u 

The county ia in eome respects the arbiter of village problems. 
In order to prevent the neeeeeity of frequent recourse to the Legi&. 
lature, the State has delegated IIOme administrative BUpervision to 
the wunty. Informal village procedure at election., or seta of 
officers within the seope of their authority and performed in good 

",)(., "" Ohmpt fnml read uti lIrid&e 10m. ..... a oopara. hip~ 
diotl"'" (8",,-. £Mp, 11136, • III). 

II u.-, 1818. eo 8611. 
H VIIMIl'. C_ida,. z.. ... 11130, 26:120·t., 
.. ,. .... 10,530. 
H z.._. 1113t, .. m. 
"'I>i4... 11l2i, eo 801. 
"' "., 188i, eo 671. II,... 11131 ... 88:1. 
It t'aMI/'. c-ooI;4.,.. z.. ... 11130, 88:840. 
.. z..-. III3i, eo -. 
U CUiII'. _IN lAw, 1113G, M,I38.&. 
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faith may be legalized by a two-thirds vote of the county board." 
Or, the county may authorize the raising of money or issuing of 
bonds when desired by the locality as evidenced by a referendum 
vote." The county collects the mortgage tax to be shared by the 
village." Since 1921 the county has had potential control over 
matters pertaining to village health in that the supervisors have 
power to consolidate any or all of the county into a general health 
district in charge of a full-time officer." 

The village comes into contact with the State in the 8S8essment, 
collection, and distribution' of State and local revenues. The State 
exercises control over the village by setting tax and debt limits, 
prescribing the limitations on methods of issuing bonds, II type of 
accounting records used, auditing of accounts, If control over the 
retirement system, 88 and review of health ordinances." In cases 
where the village is coterminous with a school district it is then 
subject to all the authority exercisable by the State commissioner 
of education. 

4. Summary 

County government was originally considered to be an ad
ministrative arm of the State. By a series of constitutional and 
statutory changes it was metamorphosed into an agency for satisfy
ing local needs. Town government, too, under the justices of the 
peace was more than a purely local agency. Village government, on 
the other hand, has never experienced these changes. As originally 
designed it was to serve as a local agency. Its officers have always 
been locally elected, and, in general, the State has not made the 
village responsible for the performance of services having a general 
interest.. For example, education is financed by special-purpose 
districts; poor relief is mandated to the town, county, and city; and 
the institutional and research phases of health administration have 
been placed upon cities and counties. In matters of revenue ad
ministration, the village assesses and collects taxes for village 
purposes only-the town collecting all State and county levies. 
Starting out as an agency to provide fire proteetion, the scope of 
activities has nOW been greatly expanded. Villages may build hos
pitals and incinerator plants, hold forest lands, establish and main
tain airports, maintain a band, and provide park and recreational 
facilities. The execution of these functions has rested in the hands 
of a village board since the creation of the first unit until the pro
vision for the village manager plan in 1927. The effectiveness of tbe 
administrative machinery and the appropriateness of village gov
ernment to carry on some of the tasks it now undertakes will be 
considered in subsequent sections. 

II Ibid~ 11 :15. 
"Ibid., 11:12 (28) • 
.. '1' .. La4I>, 11135, I \l8L 
.. ~e.509 • 
• Of • ..".., pp. 239-40. also, W-, 11138, c. 509. 
"Cf .... ",.. pp. 246-42. 
.. ~ 1923, e. 708 • 
.. Of. ..".., pp. 38CH1L 

l. .. 



CHAPTER VB 
THE SPECIAL DISTRICT 

Simultaneous with the creation of the village, which in its 
earlier stages might well be ealled a special district, eertain areas 
were set apart for the performance of particular governmental 
services. An act passed in 1795' to aid the localities in the estab
lishment of common schools made it possible for persona con
veniently located in any part of the town to elect trustees to look 
after hiring the "achool master" and the erection of achool build
ings. The rndimentary system instigated at that time haa now 
become thoroughly institutionalized_ The extent of its permeation 
is evidenced in the present governmental strncture of New York 
by the existence of 8,434 school districts, a number almost four 
times larger than any other single type of local unit.' Besides 
the 8,434 achool districts there are 2,564 other districts set up to 
perform such special functions aa fire protection, poliee protection, 
garbage removal, dock maintenance, water supply, and park con
struction and maintenance. 

Presumably the chief cause for the formation of BUch a large 
number of districts lies in the inability of the existing govern
ment to provide the services demanded by the taxpayer. The 
majority of these ad "00 units are in reality an adaptation of town 
government to 6t the needs of persons living in areas auftlciently 
dense in population to warrant the performance of certain munici
pal functions. Through this device taxes for special services are 
apportioned on a benefit basis. Another causal factor haa been 
the desire of certain localities or interested minorities to circum
vent the restrictions imposed by maximum debt- and tax-limitation 
statutes.' In the case of the school district the argument is cur
rent that politics is kept out of schoola by means of setting up 
specially con8tituted authorities to adm~r the school aysem.· 
Allain. it haa been set forth that the special district makes possible 
experimentation and a gradual adjustment bringing government 
into accord with current aocial and economic conditiona. A still 
more valid jUBti6cation of the ad loc distriet haa arisen out of the 
fact that functions have not corresponded to traditional civil 
divisions and. therefore. a new distriet must be created to care 
for the service demanded. 

, U-... 75, P. 130. 
I _ bbl. t. p. IS, 
I Uad ... \he ...... ioi ..... or \he ltlrkl ......... \he obIiptioaa or \he _laI' 

dl,t.rl'" an DO. _oidend. part or "'_ debt (CUOU·. ~_t. 11135, 
63:108) • 

• For oppoolte point or n •• .r. C. )I. Judd. -ApiDat Bdu .. tiooal Sed,,
aloa..-~ .. .If ... ,..p"~ XV (1933), ~ 

(121) 
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1. Types of Districts 
Thll school district was the first type of ad hoc unit to be created 

in New York State. The educational law of 1795 provided for 
the election of c(>mmissioners in each town and trustees for each 
school.· Not long after the creation of the school district the 
towns in all counties were divided into road districts. Consider
ing the way road taxes of 1797 were imposed, these areas were 
quite as definitely taxing districts as any common to our day. 
From lists submitted by each district, labor assessments were made 
"in proportion to the estate and ability of each person. ". County 
highway districts were provided for in certain counties in 1880. 
The supervisors named the commissioners who were authorized to 
borrow money and determine on a plan for assessing and collecting 
the needed revenues. T Fire districts first appeared in 1880;" light
ing, 1892;· garbage removal, 1894 ;'. water supply, 1896;" sewerage 
disposal, 1901;lI sidewalk, 1910;" park, 1916;" poliee, 1920;tt 
dock, 1924;" fire alarm, 1926;tT incinerator, 1930;18 and fire pro
tection districts in 1932.'· Evidently the popularity and the per
plexing prcblems growing out of choosing names for the special 
districts led to a blanket act in 1926 known as the "general dis
trict law." Any interested group could petition the proper 
authorities to organize a district for the 

purpose of carrying on, performing or financing one or more 
public functions intended to generally benefit the health, wel
fare, safety or convenience of all or a portion of the inhabi
tants of such district, or to benefit generally all or a portion 
of the property within such district.'· 

2. Methods of Formation 
The majority of the aforementioned districts is created by peti

tion addressed to the town board." The only exceptions are the 

• Cf. mfnJ. PI'- 173-74 • 
• Lomt, 1797, e. 43. Proviaiona similar to thi. existed for certain flOuntiea 

as earl)' .. 1779 (ibid., Co 31). 
r Ibid., 1880, Co 17 5. 
-Ibid., e. 512. 
81btd.. Co 265. 
101Oid., e. 666. 
11lbi4., .. 878. 
H Ibid., Co 348. 
Il/bid., Co 183. 
te Ibid., Co 54. 
15 Ibid., Co 233. I' Ibid., Co 642. 
17 Ibid., Co 276. 
t1llrid., Co 222. 
18 Ibid." Co 634 . 
.. Ibid., e. 470. 
11 Prior to the enactment of the new Town La .. iD 1932, certaIn of theee 

diatriots might have been created by resolutioa of the town board. With the 
eueptioa of police distriots (O.AiIl', B1o~, 1935, 63:2171, all town 
district organizatioUl IiDce 1932 have been by petitioa addreued 10 the towD 
board (ibid., 63:190). 

\ 



ST4TIII AND LoaAl. RIIL4TIONBRII'S IN, NIII"IV YORlt 131 

county waller districts oreated by action of the board of super
visors j" joint garbage.., metal-, and refuse-disposal, and collection 
districts created by chief executive officers of the municipalities 
concerned j" joint water districts formed by adoption of the propo
sition by towna and villages concerned j" and aewage districts 
formed by petition addressed to a justice of the supreme court of 
the judicial district in which the proposed district is located." 

S. Administrative Organization and Fiscal Importance of 
Town Districts 

The forms of administrative organization provided for these 
various local districts are virtually as numerous &8 the ways they 
are brought into existence. The affairs of police districts," fire 
districts," echool districts, and all improvement districts'· which 
may have taken advantage of Article XUI" are managed by 
elected boards. Improvement districts not under Article XIII 
are managed by the town board.·· County water district com
missioners are named by the town board.·' The board of a school
hygiene distriot is composed of the director, chairman of the board 
of supervisors, and all district and school superintendents.u Joint 
garbage-, metal-, and refuse-disposal districts are managed by a 
board oomposed of the executive officers of the municipalities con
cerned. II A mosquito-extermination district is under the direction 
of a board of six members, four of whom are named by a special 
nominating commission, one named by the State, and the sixth 
member is the chairman of the board of supervisors." Sanitary 
district commissioners are supervised by a board of three appointed 
by • justice of tha supreme court. II The most rudimentary ~ 
istrative organi .. tion uists in those areas where the town and 
village enter into a joint contraot for water. Under these condi
tions, no aeparate governing board is provided. II 

The fiscal importance of the principal town districts with a 
budge~ of sill million dollars for 1934 is I'8ther insignificant com
pared with the billion dollar budget for all governments, State 
and local. The total elltpenditure is equivalen~ to 12 per cen~ of 



132 NEW You STATE TAX COJOmlSION 

all disbursements made by towns during the same period. If Table 
20 gives a distribution of the total expenditures according to the 
functions of protection to persons and property. conservation of 
health and sanitation. highways. and miscellaneous purposes for 
the years 1927 to 1934 inclusive. 

TABLE 20 
ExPmmmnms o~ SnCIAL Dnmucm OaoAJfIIBD Df To ...... 19'11-111G4· 

(Thouaonda) 

ProtectiOD Cooaerva- Mia-

YEAR 10 PerIIOIUI tiOD of Highways ee11aoeous Total ODd Health ODd ODd 
Property SaDitatiOD GeoenJ 

19'Z7 .............. 12.880 189 11.412 SSI $4.462 
1928 .............. 3.860 6 1.987 66 6.'iJ(J1 
1929 .............. 3.942 677 1.986 48 6.663 
1930 .............. 5.065 35 1.989 66 7.144 
11131.. ............ 6.471 12 2.009 50 7.642 
1932 .............. 3.808 122 1.906 65 6.901 
1933 .............. 3.626 209 1.935 172 6.942 
1934 .............. 3.378 192 1.878 271 6.719 

• hom A"""'" lUpor1o 01 tAe 8to'" 7'"" C ...... _. Table 3. 

4. Districts Authori%ed under Special Legialative Acts 

In addition to the loeally managed districts created under gen
eral acta there are a number organized under special legislative 
authorization. In this group are the Niagara Frontier Planning 
Board;" Central New York and Lower Hudson Regional Marketa; .. 
Thousand Island Bridge Authority;'" and the Triborough Bridge 
Authority." The affairs of these districts are managed by boards 
appointed by cities and/or counties in the district. The planning 
board makes budgetary recommendations to the board of super
visors who mayor may not act favorably on their recommendation. 
Operating revenues required by the market and bridge authorities 
are derived from fees and tolls charged to users of the facilities. 

The unsatisfactory State and loeal relationships experienced as 
a result of the metropolitan districts created subsequent to 1850 
have not prevented the reappearance of districts officered by State 
appointees." The difficulties _iated with this earlier period 
may not arise again since the ends sought appear in general to 

Of See Tab1. S. pp. 16-18. 
.. r-, 1925, .. 217. 
H ll>WI., 1933. ehapa. 232, 231. 
-IW1 e. 201. 
ull>Wl., .. ~ . 
.. ~or a dioeuuioa of the earlier metropolilall diotrido, of. nprv. p. 110. 
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be free from the home-rule issue. Where this might arise the 
power of central appointment is materially qualified. Further
more, the creation of certain of the districts can come about only 
through the exercise of loeal initiative." The first to appear in this 
category were districts for the regulation of rivers." Under the pre
visions of this act the Black and Hudson River-regulating districts 
were formed in 1919 and 1922 respectively." Petitions for the 
formation of districts of this character are addressed to the Stste 
water power and control commission. Fiscal affairs are managed 
by a commission appointed by the governor. These officers have 
a general grant of corporate powers including the authority to 
make assessments and levy taxes." 

The management of the BrollJ: Parkway waa in the hands of 
a State-appointed commission throughout the time of its planning 
and construction." When the work of the commission waa com
pleted, however, administration was transferred to a loeal com
mission appointed by the county board and financial obligations 
incurred were paid aa other county claims." In the Albany Port 
District, appointees of the governor are nominated by the mayors 
of the cities concerned." Costs incident to the work of the com
mission are apportioned among the municipalities on the basis of 
benefit. 

The Port of New York Authority is without doubt the outstand
ing example of a district created by two sovereign ststes." As 
now constituted it embraces some two hundred municipalities. 
This agency came into existence in 1921 through a compact between 
the states of New Jersey and New York. The initial project called 
for improving the freight terminal facilities within the district. 
Besides the provision of rail transportation the Port Authority 
is now earryinlf on negotiations with Jersey City for the construc
tion of terminal facilities. Similar negotiations are being carried 
on with respect to the Hoboken piers. In planning for the future, 
the authority is conducting transportation surveys, investigating 
the establishment of food terminals, cooperating with Federal 
authorities in marketing ~reh, improving the navigability of 
the Hudson river, supplying information on port facilities, mak
ing suburban transit studies in eonnection with governmental and 

.. Ri" ... ~lath1l! di,trldo an 'ormed 001, OD potitioa. 
•• Lowe, un 6. e. 86i. 
,. "-"<>tlll A .. _ a.,.... of 1M 0-«000 Dqen ....... Logialati .. 

Dooum ... t No. 38 (18311. p. 320. 
.. <>-Aill'. COMOIidatM I._, 1830. 10:432, 4311. .., La_. 1007. 0. 694. 
"'&i4., It2t, .. !Vi. 
.. "'WI., 1Il!5, 1111. 
•• Th. Palload .. Intentate Pork a110 fall. wlthba thia ".'Y, bat It 

d.,I_ tho .... jo, portioa of Ito n-.Du. ........ State appl'Opriati_ TII_ 
dioouool"" of a diotri<t of thi. typo 10 outeid. the .... po of a otudJ of State 
aod I~ ... latiouahipo. (For u.;. orpniatioa of thie diotrld, _ z..-. 
lIDO, .. lTD.) 
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private corporate bodies, making· highway traffic studies, and 
supervisiug the emergency work bureau forces.01 

The best picture of the scope of the activities engaged in by 
the Port Authority is portrayed by an examination of the value 
of the physical assets as set forth in a certified general balance 
sheet for 1933. The two Arthur Kill bridges, Bayonne Bridge, 
George Washington Bridge, Holland Tunnel, Midtown Hudson 
Tunnel, and the Iuland Terminal No. 1 represent an investment 
of $157,989,550. The total of all assets amounts to $179,835,006. 
The gross income from these ventures for the same year was 
$10,134,638. Deducting from this amount the operating expenses, 
interest on the funded debt, and miscellaneous income charges, the 
net income amounted to $3,112,954. The Port Authority now has 
outstanding $145,900,000 of bonds secured by revenue remaining 
after caring for expenses of operation and maintenance.'· 

5. Place of the Special District in the Hierarchy of Governmenr. 

Before one can pass intelligently upon the dt'Sirability of this 
array of districts, it is necessary to understand their relationship 
to other governments, the extent of their fiscal independence, and 
in what way they are responsible for decentralization of administra
tive responsibility. Numerous reports mentioning special-purpose 
districts have thrown the lot of them into a homogeneous grouping. 
They have all bcen considered as so many governments.'· Whether 
the board in charge of the ad. Aoc district was elected or appointed; 
whether the act stated that the commissioners were a eorporate 
entity with power to sue and be sued; whether revenues were de
rived from assessments or taxes; whether the board could make its 
levy independently of any other authority; or whether it merely 
submitted a budget to be approved by a town or village board have 
not been considered of sufficient moment to warrant classification. 
An investigation of State and loeaJ relationships involving a scru
tiny of governmental structure calls for a more refined treatment. 
Multiplicity of governments is one problem; an excessive amount 
of decentralization throngh delegation of dutics to boards and com
missions is another. 

])EQREB ov FIsCAL INDEPENDliNCB 

From a fiscal point of view the criterion of governmental 
attributes rests primarily in independence of power to tax." If an 
ad. hoc district has power to determine its budget independently of 

O1.l-' Re".,., '" ''''' Port of 11_ York .latlorill/, 1931, Legi.i.tin 
Document No. 73 (1932). pp. 18 If. 

"Ibid., Legislative Document No. 126 (1934). pp. 7Z-75. 
II Cf. Report of ''''' 11_ York BIota C""""iuioa for ''''' Ret>Uiot& 01 ''''' 

Tu lA_ (1932), p. 235. 
M CL William Anderaon, T"" U"iI. '" Oowno_ .. ,"" U"".., BI4'''. 

Public Adminiotration 8ervi .. No. 42 (Chicago, 1934), pp. 2 If. for a defiDltiou 
of ,. UDit of governmenL 
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other legislative bodies &:lui to oontrol the expenditure of funds thus 
appropriated, it should be classed- as a trne governmental type. On 
the other hand, if the administrative officials are only acting as 
agents of other governments with no independence as to budget
making power and with no assessing and collecting machinery at 
their disposal, the contrast is complete. To treat theee two quite 
opposite extremes and the intermediate ones 88 a homogeneous group 
just because they bear the nune special district ia certeinly inde
fensible. 

If independence of power to tax is to be the Ill'iterion of govern
mental status, there are very few districts worthy of the name. 
With the exception of fire and school districts, the others either 
must submit their budget to a regularly constituted civil division, 
raise their revenues by special assessment, apportion the burden 
among the municipalities concerned, or depend upon the earnings 
accruing from the service undertaken. In any police, garbage-dis
posal, dock, park, or lighting district, the town board may reduce 
any item except those perteining to debt service." All town water, 
sewer, and drainage districts are financed by special assessments 
and could therefore hardly be classed as taxing units." Further
more, any improvement district mentioned in the preceding group 
may be financed by assessments based on benefit if so planned origi
nally." Boards managing school-hygiene districts," joint garbage-, 
metal-, and refuse-disposal and collection districts," joint water dis
tricts," and districts for the joint disposal of sewage'" do not make 
direct levies but apportion the necessary costs unong the munici
palities concerned. County water authorities derive their revenues 
from water rents. II Similar provisions prevail in those districts 
created by ll't{islative action and officered by local or State em
ployee&. The Albany Port district and the river-regulating districts 
are financed through special assessments. The Port of New York 
Authority and the regional markets depend upon their earnings. 

6. Decentraliaation of Adminiatrative Responsibility 

If the majority of theae districta are in reality Dot ROvernmente, 
and if very few of them have independent taxing powers, in what 
\\'&J' ean they be held responsible for mal-administration' The 
answer lies in the decentralimtion of administrative responsibility 
and the aUll'lllenting of debt burdens. Prior to the enactment of the 
Kirkland Bill, virtually all town districta were managed by a c0m

mission appointed by the locaiROverning board or elected by popu
lar vote. Ul\der the new Town Law separate eonunissions are 

.. C.AiII·. s.~ .. 1, leu, 113:216 (10) • 

.. llri4.. 113:2011 (H). 
,'n",_. 113:2011 (41_ 
"c.wl'. r-ooI .... t ... lA-. Itso, 16:5"-11 (CI • 
.. ,..... IIISC, .. TST. I 13. 
• c.AiII'. CONOI_W .r.-. Itso, H: I2O-t. 
.. lA-. lllU, .. In. 
.. , ...... IllS" .. 841, I S(5). 
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abolished, however, and all powers are to he centralized in the town 
board. .. The effectiveness of the new provision relative to the 
administrative organization in special districts depends largely upon 
the action taken under the savings clause providing for the con
tinuance of independent boards. Besides the concentration in the 
hands of the town board of administrative authority over special 
district affairs, debt limitations are now computed by including the 
obligations of all subdivisions of the town. These two changes 
should eliminate mnch of the inherent weaknesses common to this 
form of organization. 

Still less criticism can be directed at those districts such 88, joint 
water, county water, and the Port of New York Authority. In each 
of these cases the agency is forced to scale its operations commensu
rate with limits set by prices. The district stands or falle in accord
ance with its ability to adjust itself to conditions imposed by the 
market. 

7. Summary 

Whatever may be said about ad hoc districts, either for good or 
bad, it must be admitted that they have become firmly entrenched 
as a meehanism of governmenL Their growth in numbers has been 
phenomenal, their administrative machinery has been improved, 
their fisca1 importance has been increasing, and the range of their 
activities has been gradually broadening. The tax commission first 
segregated the fiscal data pertaining to special districts from that of 
the town in 1927. At th3t time they numbered 1,758. In 1934 there 
were 2,564 districts, an increase of 46 per cent in a period of seven 
years." Under the provisions of the new town law most of the 
eleeted and appointed eommissions have been abolished. The im
portance of the special district from a fiscal poiut of view is indi
cated quite definitely in Nassan, Westchester, and Suifolk eountia 
Here better than 80 per cent of all town expenditures classed 88 
protective was disbursed through special district channels." The 
range of activities embaced has come to include virtnally every 
function common to local government, including health, protection, 
highways, education, recreation, and economic developUlenL 

.. _ptioaa are lOUDd in III .... distriet ...,..,..;.ioa..... (21 .........u. 
";.,,..... of joiJR _ter-supply &ad joint _tor distrieta eotabIiahed pridI" to 
11132, (31 im"iOw_ diotrieta e10etiDg prior to Juae 193.J to operate .
Art. xm. IIDd (41 poIiee ....... iBsioaen in N_ ......ty . 

.. Ia 193.J the towaa __ prohibited lor a period 01 two ,.... to orate a 
_ diotriet without tIoe approwal of the B_ of 1bmieipal ~ 
(~ 193.J ... 883; d~ ahoo, A_ Report ttf tAe C_" ... Ur, III», po 
~I. This limita_ ... enmded for an additioaal two,.... ..,. ~ 
11135, .. 46. The IIIIIDben Joere reported are for Iow1I diotrida only • 

.. Cf. Table to P. t8. 



CHAPTER vm 
I 

AN APPRAISAL AND SUGGESTED PROGRAM 

If the State of New York, comprising as it does some 47,654 
square miles, were turned over to competent administrators to 
divide into districts for the performance of governmental services 
demanded today, the number of divisions would without doubt be 
considerably less than twelve and one-half thousand. The present 
patch-work organization has been developed in a manner com
parable to a householder adding, in an opportunistic fashion, addi
tional rooms of varying sizes, shapes, and materials to house a 
rapidly growing family. 

Town government served well when providing an enclosure for 
the common pasture, taking care of the local poor, and supporting 
the minister and school master were the chief responsibilities. 
Today there is no common pasture, the church and State are 
entirely separated and poor relief and education have reached 
proportions entirely incommensurate with the town-yet New York 
still has 982 toWDL Counties, developed to supply the deficiencies 
of town government, were shortly performing every function 
common to the town, yet the town remains, while county gov
ernment continuea on a scale adapted to a state of the arts 
existent two hundred years ago. City and village governments 
arose to satisfy the collective needs of persons living in areas with 
considerable density of population. The same is true of the special 
district. The law of 1926,' making possible the creating of a spe
cial district to take care of 0"" new need that evidenced itself. is 
the culmination of this evolutionary movement. Old agencies are 
not diaoarded. nor is their scope of authority enlarged or curbed. 
but they continue to function in their same realm and a new Bgency 
is organised to render the new or expanded aerviee. 

L Criteria for Determining Adequacy or Pn.ent GoftnUDental 
Structure 

At least seven questions may be raised as to the adequacy of the 
present units of (lOvernment to meet the dl'mands arising out of a 
eomplex aoeial order. Ia the rl'gion within which a government is 
intended to function coterminoue with aisting spheres of economic 
and aocial interest? Docs the area contain a sufficiently dense pop
ulation to generate common feelinge with respect to problems grow
ing out of thl'ir economic and social I'I'lstionships' Is there one 
policy-determining board in one area or are there 8I'parate boards 
In charge of edu~ation. parks, health. libraries, roads, and streets' 
Are the aft'airs of local (lOvernment given due consideration by the 
State' Are policy-detennining functions sharply 8I'parated from 
matters of administrative routine and is the line of authority such 
as will make for dispatch and accountability' Are the functions 
of government dividl'd between the State and the localities in 

1'- e •• 70. (137) 
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accordance with the respective capacities of each,. H88 provieion 
been made for financing those services appropriate for local admin
istration' 

RELATIONSHIP OJ' FUNCTIONAL AREAS TO CoKMUNITIl§! or RELATED 
INTImEsTS 

To the extent that boundaries of local government fail to con
form to areas of unified social and economic interests there ia no 
rationale for their design. 

The very object of having a local representation is in order 
that those who have any interest in common which they do 
not share with the general body of their countrymen may man
age that joint interest by themselves, and the pnrpose is con
tradicted if the distribution of the local representation follows 
any other rule than the grouping of those joint interests.' 

The baaie areas of government in New York represented by the 
town, county, and school district were well established over & 
century ago. As early 88 1830 there were 753 towna, 56 counties, 
and 9,063 school districta--<numbers virtually equivalent to & 
1935 enumeration. Since the establishment of these units the revo
lutionizing influence of industrialization, improved means of trans
portation, and facilities for communication have 80 altered 
economic and social habits that it is only remotely possible that 
any one of these areas coincides with either & sphere of economic 
or social interest. 

The radical social and economic adjustments wrought since 1830 
are definite~y set forth in the growth of urban communities. In 
1830 there were only 102 villages and 5 cities. Today they num
ber 554 and 60 respectively.- How these new communities have 
over-run the traditional governmental bounds is strikingly appar
ent in metropolitan areas. In the State there are seven regions 
that might be so claased: New York City, .Albany-Schenectady
Troy, Syracuse, Utica-Rome, Bochester, BnJfalo-Niagara, and Bing
hamton. Here are to be foun~ 24 cities, 147 villages, 101 towna, 
the whole or parts of 20 COuntIes, 1,368 special districts, and poe
sibly 1,000 to 1,500 school districts, making a total of over 2.500 
civil divisions and ad 100 units. Common interests have drawn SO.8 
per cent of the people and 90.4 per cent of the 8seessed wealth into 
these seven regiona representing 9 per cent of the totaI area of the 
State, yet their public affairs are managed by some 2,500 inde- ., 
pendent governments.' 

• The CommiBBioa '01' the BevWOD of the T"" 1.& .... iD Ito 1935 report 
1ItaIed: "U toeeDUI hardly open to qaeotioa that the desirable objeetiYe 10 to 
ha •• _.., of .....,,,.,,,,, -- .. N.." Yorl: S_ perf_ ,r.- ,.....";"",, 
.. Ad iI _ pert __ ~", ..... _ ~ (Be.rgoa;',_ 
of Looal 0..,.",.,."'" .. N_ 1'_ s,.,.. p. 301. 

• John Staart l4ill, CoaoidonJt;""" 08 &pr_""..", 0 ........ ' (N ... 
York. 18871. p. 292. 

• See Table Z, P. 1' • 
• II>id. 
• See Table ilL 
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BVllDia _ Ooya.ldJI'I'I, Qon; ........ ~ eo. P~T'IIIIJIft, POP'11L&.'fJo •• .AMuaD V.&LVA.'I'IOIf, .&lID AB:u. 07 a.n:. MftBOl'OLI'UlI 

RmIO" o. Naw YOu, 1930 
___ ", Oot ___ a- eo.,.OO._ ..... -Populo. Value of Ana in 

uorow o..on! To'" -, Real t'~ a .... - T_ "-- n'!:.n!:!. T .... 00T .... • Coo, (000) Eatate • 
men' P~" (000.000) 
(000) 

~ .................... 7 .. rt I fOS 640 tu.1I06 _.111 7.= I2I.1IM 1.801.1 
8""010 ............... • .0 II 1 362 39' '.71' 63.956 1.671 491 .• §;---...... t I; 

.s 4 17 12. I.m 22.212 4311 881 718.0 
•••• t •••••••••••• to. '# I aoe OJ' 1.760 28.008 401 761 814: •• ,....,.. ..................... I I ar .. 1.717 14.1H4 UI ..1 246.1 

u...R.oIDe ••••••••••• to to '0' I II " 1 .. 8Il 1.246 1.898 127 267 880.1 
••••• to ••••••••••• I • t I lie 40 828 '.88Il lae 186 lIIIO •• 

' ... 1''''_ ......... " 147 101 10 1.888 I._ 189.607 t'72O .... 10.112 .... 441 4.0<6.0 
.... /or ................. eo 131 081 .. 1.308 8.967 H.9ag, 961,681 , 12,688 29.128 46.168.& 

P-_ .. - ........ 40.0 rt.' 10.8 II.' 57.8 0.0 18.8 74.1 SO.8 80.' 1.0 
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In the rural regions the ill-conformity of governmental juris
diction to areas homogeneous in the sense of having common inter
ests is no less striking than the case of the metropolitan community. 
The degree of mutual dependence between the village and its 
hinterland might be questioned when recognition is taken of the 
strong antipathies that develop at times between the citizens of the 
farming and village communities. However, there can be no rea
sonable excuse as to why the village proper should be cut by num
erous civil boundary lines. Yet fifty-four New York villages lie 
in more than one township; eight of these lie in two counties.. One 
village lies in two counties and in three di1lerent towns. T The exis
tence of such irrational arrangements may be attributable to a 
number of factors. Tradition, disinterest, and a general lack of 
knowledge on the part of the citizenry are of prime responsibility. 
In addition to these lethargic elements, those holding sinecures 
have contributed their bit to maintenance of the lIatU6 quo. 

DENSITY 011' POPULATION 

The ahifting of population to urban centers has brought about 
some rather incongruous relationahips betwen areas and popola
tion densities. Population, on a county basis, ranges from 2.3 

TABLE 23 
N.w YORK. CoUJf'1'1B8 RAluzD ACOOBD?,G'IO PoP11L.l'J'lO. DB SQu .... 1dIY, 1938. 

COUNTY 

Jlami]toa •••••••••••••••••••••• -........................ . 
LewU ..••••••••••••••••••••••• 
Fnutklin ••••••••••• _ •••••••••• 
Delaware .••••••••.. _._ ..•••••. 
Schobarie •••••••••••••••••••••• 
St. WwreDCII •••••••• " ••••••••• 
8u1livaD. ••••••••••••••••••••••• 
Allegany •••••••••••••••••••••• 
8ebuyitr ••••.•.•••••..•••..•.• 
Warn!IIl •••••••••••••••••••••••• 
Cb~ •••.•.•••••••••.•••.. 
Greem •.•••••••••••••••.••••••• 
B-.... ..................... . 
ClintoD •••••••••••••••••••••••• 
0.-....................... . 
WYQlDiDc •••••••••••• ,_ •••••••• 
TIop ••••••••••••••••••••••••• 
Yatel ••••••• _ ................. . 
Cauarauc-................... . w_ ................... . 
Putnam ••••••••••••••••••••••• 
Steubea ....................... . 
~ .................... . 
101_ ......... ··.··········· Conlaod •.•••••••••••••••••••• 
CohunIHa ••••••••••••••••••.••• 
leff_ ................ · ..... ··· 
Ulster .................. ·•••••• • 
0..-....................... . 
Odeu>o •••••••••••••••••••••••• 

2.3 
18.6 
18.6 
27.' 
38.' 
30.6 
33.7 .... .... 
38.' 
".0 
38.8 
.... 1 ... , " .. ... S 
47.8 
".0 
".1 ... , 
M.' 
".0 
".1 .... 
e1.t 
".0 .... 
115.' 
70.' 
flU 
70.7 

COUNTY 

Beneea ••••••••••••••••••••••• s...-. .................... . 
DDtario ...................... . 
Wayne ....................... . 
'fOlllPkiDI ••••••••••••••••••.. 
Geo_ ...•...•...•.....•.... 
FultoD •••••••••••••••••••••.. 
c..~ ..................... . 
Chautauqua •••••••••.•••••••• 
Dutchl. ..•••..•••.•••..•.•.• 
Moa--.. ................. . 

E'·~rL:::::: :::::::::::::; - ................... . 
Cbea:aUDC ••••••••••••••••••••• 
B~ •••••••••••••••••••••. 

e::~~~~~~~~::::::::: ~ ~ Sdum_ ................. . 
MOQI'Oe •••••••••••••••••••••• 
Erie ••••••••••••••..••••••.•• 
N..-a ...................... . 
W.cch ....................... . Ri_ ................... . 
0-...................... . 
Bf'OII:l •••••••••••••••••••••••• 
KiD ......................... . 
N .. T •.•••••.•••••••.••••• . _c--..... I1MI<" _1_1. 7N. 

'See Tab1e Z2. 

7'.' 
7S.8 
83.1 
83.' 
87.' 
....7 "" .. ".1 

118.8 
130.S 
150.8 
J68.3 
IM.O 
176.1 
1110.7 
183.6 
208.' 
..... 1 
=.7 
373.4 
.." .. """., ..... 
731.3 

l,lOG.O 
1,1&2.8 
1,278.0 
8,Wt.8 

30,8150.0 
.,082.0 
".817.8 
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persons per square mile in Hamilto.ll to 84,877.8 in New York. Five 
oountiea have less than 80 persons per square mile, while seven 
have more than 1,000, with three of the seven having numbers in 
exoesa of 80,000.' A similar dieparity may be pointed out in the 
town. Of the 932 towns, 254 have less than 1,000 people, 2 have less 
than 100, 16 lees than 300, and 32 less than 400 persons. On the other 
hand, there are 7 New York towns with a population of over 33,-
000 and 43 with a populatoin in excese of 10,000.- Village popula
tions present as great extremes as the two cases just cited. Two 
hundred fifty·four villages out of 536 bave less than 1,000 inhabi
tante, 4 have less than 100, 12 less than 200, and 119 less than 500. 
Fifteen villages have inhabitante numbering from 10,000 to 22,000 
-areas sufficiently populous to warrant being placed in the cats
gcry of cities.'· 

TABLI 24 
D1I'I'RIBV'I'IOlf o. N ... You TOWlf8 AaOOBDIXG "ft) POPULA.'1'IOM, 1930· 

POPlILA TION 

A ...... 13.000 •••••••••.••••••••• 
18,000-28.098 •••••.•...••••..•.. 
17 ,ooo-:rr ,iHl8 ••••••••••••••••••• 
_,000-10,099 .•••.•.••..•••..•.. 
16.000-U.09O •••••.•.•...•.•.••• 
It • OIJ(). 16.998 .................. . 
IS ,ooo-as, DW •••••••••.••••••••• 
II . ()()()-3I.IiKlU ••••••••••••••••••• 
Il.QO()-Il,m •••••••..•..••.••.. 
.,.006-30.098 ••••••••••.••.••••• 
18.000-10.M •••••••.•..••.•.•.• 
18,000-11.1iKKJ ••••••••••••••••••• 
IT ,000-17 ,801 .................. . 
18,000-11."' .................. . 
16.000-16 ••.•••••••.••.••..... 

Number 
of 

Tuwu 
POPlILA TION 

Number 
of 

T .... 

, 16.000-16.988. ••••............. 0 
1 18.(1))-18,9011. ••••.•••.•.•..... a o 12.(1))-12.099. •••••••••••••.... 1 
1 11.(1))-11.991.................. a 
I 10.001)-10.991..... ••••••. ••.... a 
o D,()(JI)- '.998.... ••••.••• •••.•• 6 o •. 000- '.999. ........ ......... 10 o I.Ge»- 7.OW.................. 13 
o '.000- •. OW, ................. 1" 
• 1.000- 6.m.. .•. ............. 26 
I 6. ()(JI)- 6. D99.. • • • • • .. • . • • • . . . • 86 
I 1.000- a.M. .......... •...... '17 
I 1.000- I.WS.................. 181 
1 1.000- 1. M. •••• • • • • ••• . . • . . . 318 
I BeIo. lICllO •••••••••••••••••• I-_ ... ....:.,. 

ToW...................... _ 

• s ...... 1t ... .tMt c... ......... 11 __ .- ........... INI • 
• 'l"biI ..... f....u.. auI,yud: goo...eoa................ .......... ....................... a 

8OO-8DIiI. • .. • • • • • • • • • • • • • • • • • • .. • • • • • • • • • • • • • • • • • • • • • • • • • as 1'00-791................................................. t5 1tlD-4!NI..... . ...... .. . . .. .. .... . ...... ...... .. .. . . ... . ... S5 1OI)..6W...... .... .. . .. . ... . . . . . . .. ... . . .... .. . . . ... . . .. . 3'7 6ClI)oo4ut................................................. M aoo-3U8........ .... ........ .... .... ............ .... ..... II 
~................................................. . 
~':i.:."'l0ci::::::::::::::::::::::::::: :::::::::::::::::::: I ---TotoI ................................................ ~~ ... ~ 

Population density is, however, only one of the many factors to 
be cousidered in appraising the practicability of a local govern
mental unit. The faet that one unit has ouly 600 persons does 
Dot invalidate the possibility that its boundaries are properly 

Is.. Table U. 
I See Table 14. 
,. See Table 116. 



144 NEW YORK STATE TAX COMMIssioN 

drawn. On the other hand, a city may contain several thousand 
or even a million persons and yet be illogically designed terri
torially. The final criterion rests in the test of political, economic 
and social unity. Regardless of the number of persons concerned, 
are the boundaries so drawn as to make the area of political 
thought coincide with the unifying forces of economic and social 
life f There is, of course, a minimum population density below 
which the maintenance of any sort of local governmental institu-

TABLE 26 

DI8TBJBUTION 01' Nmw You VULAOJ:8 

ACCOBDIl'm TO POPULAl'IOIf, 193()a 

Population 
Over 22,000 
17,000 - 17,999 
16,000 - 16,999 
15,000 - 15,999 
14,000 - 14,999 
13,000 - 13,999 
12,000 - 12,999 
11,000 - 11,999 
10,000 - 10,999 
9,000 - 9,999 
8,000 - 8,999 
7,000 - 7,999 
6,000 - 6,999 
5,000 - 6,999 
4,000 - 4,999 
3,000 - 3,999 
2,000 - 2,999 
1,000 - 1,999 
Below 1,000 

Number of 
Villages 

I 
1 
2 
2 
o 
2 
1 
3 
3 
2 
4 
7 
9 

14 
31 
34 
37 

128 
2Mb 

Total ................. 536 

= 
·8pectGI Report 01 tAe Comptroller 011 Jl1IftlclpGl Acoouat., 1931_ 
• Thla elau further .n.11~d: 

9()f)-999 ••••••..•••••• _.............................. 11 
8()()..f1;~9 ••.•••... _................... •.••••••..•••••• 82 
700-199 ••••••..•••.•••..••••..• _.................... 22 
8()()....699 ••••.•••••••••• ••••••••••••••.•••••••. .•••••• 28 
5QO....ti99 ••••••••••••••• •••.••••••••••••••••••••••.••• 42 
4()()-499 •.••..••....•••••••••••••••••..•••••••••••••• 81 
800-899 ............................................. 85 
200-299 ..••..••... .•••••••••••••••••. .••••.•..•••••• 83 
100-199 ..••••....•.••• ••..••••••••••••.•••....••..•• 8 
UDder 100 •••.••...•••••••••••••••••..••••••.••••••• .. 

Total .••••••..••••• ....•••••••••.•••••.••....•• 264: -
tion is impracticable. Whenever population ia not sufficiently 
dense and economic activity not sufficiently vigorous to generate 
common thought about community probleIDS, then such areas had 
best be unorganized so far as institutions of local governments 
are concerned. • 
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NATUBB 01' ADHINlIl~TIVB MAOHINBBY 

An eminent governmentsl authority of the nineteenth century 
said .. that in each local circumscription there should he hut one 
elective hody for all local husiness, not different bodies for different 
parts of it. "" The argument advanced for this position is that 
a single body can hest get a comprehensive view of community 
prohlems in all of their aspects. Piecemeal administration attracts 
only the mediocre into governmental service. Part-time commis
mons and trusteeships interest, in general, only those who have 
narrow minds or BOme personal end in view. In order to attract 
the best tslent of the community toward public service they must 
be offered nothing less than the responsibility for the governmental 
activity of the whole community. 

Instead of one policy-determining body existing in one govern
mental circumscription, there are in New York numerous agencies 
superimposed one upon another. No better illustration of the 
multiplicity of policy-determining hoards can he cited than to 
refer again to the metropolitsn regions in the Stste. The seven 
regions should, it would seem, have seven local governments. But 
instead there are no less than 2,500 separate governing hoards, the 
majority of which are vested with authority to levy taxes and 
incur debts; 24 city councils; 147 hoards of village trustees rang
ing from 2 to 6 memhers; 101 township boards consisting of the 
supervisor, town clerk, and the justices of the peace; hoards of 
supervisors for 15 counties; and finally the trustees in charge of 
the various school districts. When viewed in the light of present
day stsndards of administrative efficiency a more incongmous 
situation is hardly conceivable. 

DISTINCTION B&TwnN ADlIlNlSTBATlON AND DB'rBBIIINATlON 01' 
POLlC1B8 

Indefensihle as the non-eonformity of governmental boundaries 
to areas unified by economic and social forces may be, and how
ever incongruous the distribution of population between various 
governmf'nts, there is even less justification for the failure to 
IIf'parate legislative matters from administrative routine and to 
provide for a responsible form of government. Ou1side of cities 
and villages, not even an approach has been made toward the 
attainment of th_ fundamental objectiV81. Consider for a moment 
the administrative organization provided for county government. 
Public business to the extent of $113,000.000 is handIed annually 
by an organization without an administrative head. Responsibility 
for county afl'airs is not even centralised in the hoard of super
iisors, as looaely organiRd and uncoordinated as that body is. A 
g\an~ at the county organization chart'" indicates that there may 

" Mill. "'" ...... p. 183. 
tl Fipn J. P. Sf. 
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be no less than "fourteen 'Persona or agencies naponsible for the 
formation of county policies. Execution of legislative programs 
enacted by these sundry special-purpose boards and independently 
elected officials rests upon the same agency responsible for their 
adoption. The Sixth Report of the Commission for the Revision 
of the Tax Laws summarized the situation by stating that the 
system defies control by the electorate, makes attempts at budgetary 
control a farce, puts a premium on inefficiency, bars the selection 
of qualified personnel, and encourages logrolling and sectionalism." 

STATE INTEREST IN LOCAL FISCAL PROBLEMS 

The answer to the query-does the central government in l'i'ew 
York give due consideration to the fiscal problems of the localities f 
-is decidedly in the negative. It is true that the several depsrt
ments of education, health, welfare, and public works are interested 
in the maintenance of minimum standards and in the exercise of 
limited fiscal controls. But these divided concerns of functional 
departments fall far short of providing the comprehensive sort 
of fiscal control needed. The only State departments interested 
strictly in revenues and expenditures as such are the department 
oftsxation and finance through its supervision over assessment 
and the comptroller through his power to audit municipal accounts 
and require periodic reports on receipts and expenditures. The 
degree of fiscal paternalism needed by local governments can be 
supplied only by creating a division of State government con
cerned solely with the problems of localities. 

ALLoCATION or FUNCTIONAL REsPoNsmlLlTlES 

.As indicated in Table I, every level of government in New York 
is responsible to a greater or less degree for evry function com
mon to the catalog of public activities. The State provides police 
protection, bnilds highways, guards the public health, assists in 
economic development, cares for the unfortunate, edncates the 
youth, and sets apart regions for recreational purposes. Similsr 
services are engaged in by the city, village, town, and county. In 
addition to these basic units with their-comprehensive range of 
activities, there are numerous unifunctional districts. Even to a 
casual observer it appears improbable that the attributes of each 
of these widely differing governments would be such as to ,justify 
all of them in undertaking identical functions. The optimum
sized operating unit as determined by staJf requirements and equip
ment, say for highways, may be an area in many instances larger 
than a county." In health administration, it may be that all terri-

l> Beorg ........ ,"'" of LocGI G_f ... HIM Yorio 8to",. pp. 37-88. 
16 A governmental unit may be uid to be of optimum Iize if it tall 

organize ita operation. for the performanee of any partieular fuaetioa ., 
that the average total unit .... t of providiug &D1 giveo 1e'<01 of oerrieo wiU 
be at a miDimum.. 
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to1'3\' outside of incorporated places should be under a State-wide 
organization-possibly the same it true with "l"espect to highwa:r 
adminiBtration. 

Regardless of what the ideal ciroumecription for rendering the 
varioua functiona of government may be, it is not difficult to 
demonstrate some of the shortcomings of the structure as it now 
exists. Consider in this connection the capacities of some of the 
units for providing highway services. Though the eonstruction 
and maintenance of highways has been passing ever gradually 
from the- town to the county and from the county to the State, 
yet the towns of New York in 1934 expended $19,591,000." Twenty 
million dollars expended by 932 units competing against each other 
in the market for road supplies; 932 road "engineers" planning 
highway construction according to 932 different ideas; 932 units 
POBBessing in some oases expensive tractors, snow plows, scarifiers, 
graders, atone orushers and truaka, which frequently are utilized but 
a minor fraction of the year, presents one of the best instances of 
an old system blundering at a task made incommensurate for ita 
capacities by modern transport developments. 

Proper asseBBment procedure calls fOl' an adequate sta1! of ful1. 
time employees under competent direction, with maps and recorda 
to describe every piece of property to be valued, rules for the val1J&o 
tion of land and buildings, information relative to property nlues, 
and prompt. and impartial reviewing machinery for the adjust
ment of complaints of taxpayers. Instead. of employing a few tax 
administrators continuously, New York has in the neighborhood of 
71,000" offioes filled by assessors, oollectors, and reviewing officials 
who are concerned only incidentally with fiscal matters. Most rural 
towns do not have correct lists of ownsrship, much less a set of 
maps _ential to a scientifto asseaommt system. Where there is a 
board of _01'8, this body reviews ite own work_ practioe 
thoroughly discredited by every administrative authority:. 

The public health commission, appointed in 1930 by Governor 
Roosfovelt, argued for the county health unit as an improvement 
over the town and village. It would make possible the employment 
of trained pBl'SOnnel, lessen the number of boards, provide con. 

"See TabI. "" P. 188. 
II~ ... toWDlhip. 1,7110 1m., .... I or I; 1 I. pnrnllbIg pnotioe,; 

.11I~. 1.861 II or I) I oity. 68 loom •• iti .. hI .. mOnl thaa I); _ 
tru.t .... llI.flII IJr .... "'1ioa £00 ... ID34 •• 413); total 2D.H8. 

Colloolon. """' oolleoton or .-1-. of taus, 911; OOUJIty -...... tIT; 
aohool dlolrio' 0011 .. 10.... 8,flI4 Ithl. Dumber ia oli"htly euggentod am.. 
th. 011 .. hoa ...... ahollahed III _-cl_ _ Then are 41 tnt eIuo 
to .... aDd 11 _d-ea. ....... el~hIe to ............. U ... _) I .w.., 
1164; oily -rera, 611; oIty oomptroU_ 611 I_ 1_ eiti .. a ... _ provided 
for thl. _ II total, 10.0911. 

JIoud. GIl oq_lla_ ud: ..... .., _lp _ I,ne; ...... t, looarda .r equalla&i ..... 171 1m _ -mIoa tile _ 01 ... pent .... __ _ 
of equollatiou); oIt, hoanlo of 1'O'ri ..... In, 'rill .. looarda of nri ..... I.no; 
oeIIool tru~ lI.flIl; 1.' I*" '- INC, • 411,. ~ 11.- Tatal 
..... ber of _ oolleoton aDd .... iewiDc 08l0i .... Tl,188. 
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tinnity of service, and make possible the elimination of overlapping 
activities. All of these arguments, valid for the county, would 
without doubt be advocated by this same commission for still more 
snitable health districts set np irrespective of county lines. In 
many cases even counties, because of a small population, find that 
hospitalization costs are inordinately high. 

Educatiou under the preseut system of centralized administrative 
control, resting in the hands of the board of regents and the com
missioner of education, probably is capable of coping with the 
problem of providing adequate primary and secondary educational 
facilities if the local units were properly drawn and the plan of 
financial support were substantially modified. The problems of 
school finance can be met ouly by the State assuming fnll financial 
responsibility for the minimum program it may deem desirable to 
establish. Wherever feasible this program should be defined in 
objective terms; e.g., teacher qualifications, plant facilities, and 
recreational opportunities. A plan of guaranteed financial sup
port for a minimum program would not preclude the exercise of 
local initiative considered to be essential to the development of 
progressive school techniques. 

Policing of highways and the apprehension of criminals no longer 
yields to local treatment. Crime, like business, has ayndicated its 
operations irrespective of town, city, or county lines. Traffic con
trol is frequently chaotic as a result of non-unification of systems 
cif patroL Instead of positive cooperation the various departments 
rendering police services frequently engage in bickerings and petty 
jea1ousies.17 

1>JsramuorION o. TUAlp .. BBsouBcI!s 

The State is not meeting its obligations to the localities when 
they are dependent for as much as 75 per cent of their revenue 
derived from a base as unequally distributed as are real estate 
values. According toTable 26, five towns have valuations per 
square mile of a million dollars and over. At the other end of 
the array, fifty-two have less than $50,000. Of these fifty-two, four 
have less than $10,000 valuation. These wide disparities represent 
variations in the proportion of 1 to 100. Value of real property 
expressed on a per capita basis by villages varies from $575 in 
Fort Edwards to $19,771 in Kings Point." Disparity in the tu: 
base of school districts of the State is, of course, still more striking 
since they are the smallest subdivisions. Three districts had less 
than $11,000 of taxable property in 1923, while at the same time 
thirty-seven districts had a base of $10,000,000 or more." 
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It is not at all probable that a readjustment of governmental 
circumscriptions in conformation' with natural communities of 
interest would lesson these disparities, Nor is it contended that 
governments should be divided or so drawn that each would have 
equal amounts of wealth, or that each should necessarily have com
pletely adequate resources to support ita activities, It is believed, 
however, that if the State assumed responsibility for tlnancing all 
those functions representing a general and local interest to the 
extent of the general interest, all unita fit for organization could 
managa their local affairs tolerably well, 

TABLB 28 

D.BTIWIIJ'I'IOl< or IDS NICW YOBK To_B AoooooD<a 
oro FULL V.&LUII 01' PBoPl:Bft Pal 

Squ ..... Mn8, 19SOo 

Full Value of Property 
por Square Mil. 

el,ooo,OOO aDd over 
950,000 -4999,999 
800,000 - 949,999 
850,000 - 899,999 
800,000 - 849,999 
760,000 - 799,999 
TOO,OOO - 749,999 
660,000 - 099,999 
000,000 - 149,999 
660,000 - 699,999 
600,000 - 649,999 
450,000 - 499,999 
400,000 - 449,999 
360.000 - 3911.1199 
300.000 - 349.999 
260.000 - 299.999 
200.000 - 249,999 
160.000 - 199.999 
100.000 - 149.999 
60.000' - 99.999 
UDder 60,000 

Number 
of Towna 

6 
o 
B 
o 
o 
I 
1 
1 
o 
o 
o 
1 
1 
1 
I 
1 
S 
8 
T 

18 
62b 

Total ................. lOS 
= 

......... It ....... , o • .,... r.. ~ ..... 1810. 'hble II. pp. 111 ... per-
1OIl.1t,. u('hld"". CT..., .. lolb tow .. lId~ted. 

"Tb. " .... turtber a~: .... ~.u... ...................................... . 
30,001.\- SQ,pt$ ~ •• " •• ~ • • • • • • • • • • • • •• ................. , 
30.000 ... ~.9\l8 ............................................. IT 
10.000- 19.998 ................................................ 1. 
V .. d_ lo.OUO. .. . . . • . .. . . .. ... .... .. . . . . . ... . . . . . •• . . • • . . . . of 

_I........................................... U -
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Any system 'Of local government which apportions taxable 
income mainly on the basis of situs is utterly irrational. The con
centration of taxable resources in trade centers, accumulated out 
of trade and industrial activities extending far beyond the confines 
of the local taxing jurisdiction and even the State itself, does not 
by any standard of social equity make the immediate vicinity a 
prior claimant upon the ipcome and wealth located or reported 
there;" A new comprehension of social interdependence needs to 
be introduced into the fiscal system. 

TABLE 27 

DtBTlllBDTlOIr 00' 106 JTzw YOII& VJILAa8 AIXlOUIW8 
TO FuLL V ALUII 00' IiBAr. PRop ....... 

Pa CAnrA, 1930a 

Foil Value of Real 
Property 

per Capita 
46.000 and over 

4,500 -44,999 
,"000 - 4,499 
8,500 - 3,999 
3,000 - 3,499 
2,500 - 2,999 
2,000 - 2,499 
1,500 - 1,991 
1,000 - 1,499 

500 - 999 

Number 
of 

VilJases 
1'Tb 
o 
2 
2 
8 
8 
II 

21 
34 
16 

Total ................ 106 
= 

• Aft.'" JUporf 01 fAe BIG,. ,"0. OOlJl.fll.f.ufoll, 1930, pp._IGG fl. EYI!!f7 fifth Y111qe 
.elected 1D Bpedal Report 01 Ik Oo.plro''''' Ott MtlJIiClpt'JI ..tecH"'.,. 18ao. 

II Thla cla88 further ana.I7 .... : 
'18,~9,999 ... ,............................... . .. a 
16,000- 17,999 ••..••..•••...••••••••..••••••. . • • . • . • 1 
14,000- 15,999 •.••••..••.•••..•••••••.....••..••. . • • 1 
12,000- 13.999 ••..••..••••..••••••••. .• • . • • • . . • • • • • • 1 
10,000- 11,999 •.••••..••••••..••.•••••..•.••..••..•• 2 

8,000- 9.999......... . . • . . • . . . • • . • . ... • . • • • . . • • • . . • :I 
8,000- 7,999.. • • . • . . • • • • • • . . • • • • . . • • . . • • • • . . • • . . . • 4: 
5,000- 5,999...................................... 4 

Total ••.••••.••....••.•••••.••....••.••.••••..•• 17 
==> 

2. Governmental ReorganizauOll 

In attempting to arrive at a conclusion 88 to how the organization 
should be set up to handle the public aIfairs of any given social 
order, it is necessary to determine the boundaries of the local sub
division, prescribe in general terms the character of an appro
priate administrative organization, and establish a principle for 
determining how functional responsibilities are to be apportioned 
between the central government and the minor civil divtBioD8" 
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.Alui:AS UNABLJII TO SUPPORT A GoVERNMENTAL ORGANIZATION 

In connection with the problem of governmental circumscription 
there appears to be no other sound basis than that political areas 
should, so far as possible, be made coextensive with the economic 
and social forces tending to draw people together in community 
life. When social and economic activities are not sufficiently vigor
ous to generate community life, then other considerations must pre-, 
vail in determining the line of State and local relationships. A.. 
sizable portion of the State lying in Hamilton, Herkimer, St. Law
rence, Essex, Warren, Fulton, Saratoga, Oneida, Lewis, and Frank
lin counties falla within this category. In the Third Report of the 
Commission for the Revision of the Tax Laws, forty-nine towns in 
these counties were singled out as having conditions making the 
maintenance of local governmental institutions uneconomical.·' 

The situation prevailing in this region is one that can be dupli
cated in any section of the United States where "cut-over" forest 
lands make up a large percentage of the acreage. With the cul
mination of exploitive activities in the seventies a large percentage 
of tax delinquencies developed and the State intervened as a pur
ohaaer of these properties. Out of these tax-aale purohases and 
direct negotiation with owners the State has come to hold, in 
many of the towns, the larger percentage of the land-in some 
cases as muoh as 87 per cent of the acreage. Of the total of 4,292,-
246 acres comprising the towns under consideration, the State owns 
38.3 per cent, or in value terms, 22 per cent. U 

One-half of the towns in this section poesess five or lesa persons 
per square mile, with A..rietta and Morehouse of Hamilton county 
having one-half a person per square mile. With these conditions 
of sparse population one would expect to find the overhead coets 
of goftl'D.lllcnt inordinately high. In only ten of the forty-aix 
towna WIR the per capita cost of general government lower the 
$2.30, the State average. On the other hand there were thirty-aix 
whoee costs were in exeess of $2..30, the highest being over fifteen 
times greater than that amount. Arletta town in Hamilton county 
with a population of 165 has the higheat cost, amounting to $36.35. 

Sparsenesa of population, migratory nature of the population 
resulting from the oharacter of economic activity earried on m th" 
region, the relatively high cost of maintaining loeal goftl'D.lllental 
units, all point toward the need of a different organi&ation for the 
rendering of essential services. Complete State assumption of all 
revenue collection and administration of the 1IIIUal fnnetione of 
government, _pt in certain village communities, appears to pre
Bent a likely possibility. .As a matter of fact. the problem. of 
reWDua oolleetion hIlS already been virtuaIl7 taken over by the 

II Do ... ,_ r- .... ---. "-'" ~ of '-' 66 .... __ •• ,. 
pp. 168 •• 

.. , ...... pp. 11 ... 111. 
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TABLE 28 
POP1JLA.TlOK UB SQ'O'ABII Mil .. IX SIlLilCTIID Haw You TOWll'B LoOA.DD m 

ADlBOIfDAOK bOIOM, 1930-

TOWN 

Altamcm.t .••••••••••••••••••••• 
Bazorietatown .•..••••••••••••••• 
lit. AnDaod •••••••••••••••••••• 
DW>a ...••.•••••••••••••.••••• 
Eliubeth_ ..••..•••.....•..• 
Croohan ••••••••••••••.•••••••• 
FOI'e8t~ ••••••••••••••••••••• 
Worth .•.•••.••••••••..•....•.. 
Dre.l ........................ . 
Griec .••••••••••• _ •••.•••••••.• 
Cliftoa ••••••••••••.••••••••••• 
Lewia .••••••••••••••.•••••.••• - ..................... . 
Bellmont •••••••••••••••••.•••• 
FraoIdin ....•••.•••••.•...•.... 
T'hUl'lDall •••••••••••••••••••••• 
FiDe .•.••••••••••••••••••••••. 
Redfield ••••••••.•••••••••••••• - ...................... . 
Caro ......................... . 8....,. CnoIr •••••••••••••••.••• 
Keen •.•••••••••••••••••••••••• 
Hopkinton ••••••••••••••••••••• 
BnCloni .•••.••....•••....•... 

Population 
perJil:-

411.9 
32.7 
31.7 
16.' 
14.3 
13.9 
10.2 
9.7 
9.7 
•. & •. " 8.0 
8.0 
8.' 
7.& 
8.8 
8.0 
8.0 
8.a 
8.1 
&.7 
0.0 
0.0 
6.' 

TOWN 

Day ••••••••••••••••••••••••• 
W .. taon •••••••••••••••••••••• 
Mo .......................... . 
Indian !.ate ................. . 
Coltoa •• _ •••••••••••••.•••••• 
Webb •••••••.•.••••••••••••.• 
lnJet..' .••••••••••• ' ••••••.•.• 
Rich Market. ••••••••••.•••••.. 
Oooeola .•••....•.••.•.•.•.•.. 
Minerva •••••••••••••.•••••.. 
B_ .................... . 

~~:::::::::::::::::::::::: 
Banta Clara .................. . 
Le.ke PlI!a.eaat ••••••••..••...• 
Lone I..ke ................... . 
CWo .•...................... 
Duane ...•.•...•.•...•....•.• 
Nowoomb •.••.••••••••••••••• 
Ohio ........................ . 
Northll ..................... . 
Benoon •••.•...•••••.•.••••••• 
Mol"8boule •••••.••..•.•.••••• 
Ari ......................... . 

Population perJ:!. ..... 

6.0 
0.8 
4.7 
0.' 
4.0 
a .• a .• 
8.8 
8.7 
a.' a.a 
a.' a.o 
'.8 
2.7 
t.t 
t.4 
'.a 
1 .• 
1.6 
1.0 
0.8 
0.0 
0.0 

State. Considering the taxes which the State has been paying on 
the lands held by it, plus the grants that are made available for 
schools and roads, cases exist where the State contributes as much 
as 88.2 per cent of the total tax burden." In twenty-two of the 
towns the State contribution accounts for 50 per cent or more 
of the local revenue receipts. At the other end of the array ouly 
two towns got less than 30 per cent of their revenue from State 
sources. As the situation stands at present, the State has prac
tically assumed the full financial burden for town government in 
decadent areas. What remains to be modified are the restrictions 
preventing the State from reorganizing the machinery of adminiIJ. 
tration so that the greatest economy can result from the expendi
ture of public funds necessary for the carrying out of essential 
governmental services. Since the State is really supporting thelle 
local units, the problem is essentially a state matter rather than 
one of maintaining traditional local governments. State responsi
bility in regions of this character is further heightened because of 
the public use to which they are put. The Adirondacks are the 
playground for New York City and in fact all other portions of 
the State. Health conservation and police protection under these 
conditions become m/lttera of far more than local concern. 

.. See Table 30. 



TABLE 29 
h. CAft7& Con ... 0. ....... Qog&lOllllr7 .... 8na""'D N." You To ...... 1930.' 

'I'01FIf 

Art ........................... . 
~ ........... , ....... . -....................... . 
Ohio ........................ .. 
Co .......................... . 

1I'~"':ami;:::::::::::::::::::: : 
. PioiMiii".:::::::::::: ::::: 

~
IO&::':':::::::::::::::::::: ::: 
ta ......................... . 

lAb .................... . 
(J H-'-................. . 
UI'IDIG ..................... . 

&8 Clara ••••••••••.••••••••• - ................... . e···· .... · .............. .. -.................... .. 
'-Jr •.•••.••.•....•.••.••... .... " ......................... . ows. ...••.••••....•....•.•.. 

.,... ... 
80m0 ....................... . 
BamUtoD •••••••••••••••••••• 
&al1l&oo •••••••••••••••••••• 
H.tam. •••••.••••••••..••.. 
J'uI&oa •••••••••••••••••••••• 
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ABEAS ABLE TO SUPPORT LoCAL !loVEBNMENTAL biSll'lOTIONS 

The general direction in which the City of New York moved in 
1898 through the adoption of the "borough plan" indicates a prac
ticable suggestion of the readjustments needed in areas able to sup
port local governmental institutions. Twenty political subdivisions 
gave way to five boroughs with limited powers. The city was made 
largely autouomous and its e1fectivenesa implemented by a sound 
integration of powers in the handa of the mayor, comptroller, and 
the board of apportionment. Virtually all changes made by way of 
revision have tended to accentuate the trend started in 1898. Today 
the clamor is for more "home rule" powers. These grants must 
eventually be made to New York City and to all other regions 
similarly situated. The fact that seven metropolitan regions in New 
York represent 81 per cent of the people and 90 per cent of the 
wealth .. indicates clearly that what is accomplished for these people 
they must do for themaelves. Nor ehould the destiny of thirteen 
million people be hampered by 19 per cent of the total population 
with 10 per cent of the wealth, merely because they occupy 91 per 
cent of the land area of the State. If New York City could continue 
ita expansion to include all areas which are hers by right of eommon 
interests, if her power could be more highly centralised, if home 
rule were complete, and if all other regions of the State, similarly 
situated, could take steps as outliued above, then the phase of the 
problem relative to concentrated population areas is wc1l on the way 
to solution. 

The problem of governmental reorganisation in t,he rural areas 
iI; essentially the eame as that of the metropolitan region. It con
sists in bringing the governmental structure into juxtaposition with 
those forces tending to give unity to the thoughts and actions in 
community life. The chief problem arises in the determination of 
thoee limita to which the eireumscription ehould be extended. In 
the metropolitan region these questions are probably more easi1y 
answered since they can be presumed to be covered in the density 
and distribution of popUlation about the central city. For the rural 
regions one must look to other indi_ as well as population for a 
final answer. Along with density and homogeneity of population 
must be considered retail market areas, topography of the region, 
transportation, communiration, social afIiIiations, and recreational 
habits. Of the Tarious indires noted above, the one of first import
anra, and probably the most obvious to detect, would be the trade 
~ntt'r as rep.--nted by the village and the surrounding country
side rOlltributing to ita support. In any event, whatever may be the 
farlor delnmiuing the limits of the community, onee these geo. 
graphiral limits have '-n establiehed, the chief unit of loeal gm'
f\Mlmt'nt ehould be made to eoincide therewith. An illustration of 
the iIl..('Onformity of pl't!lSent ~vernmenta1 jurisdictions to these 
areas of common interests is well illustrated by a map of Otatge 
county preselllt'd on the following page. In virtually no instance 
do the _ of go-rernment and community interest eoineide. 

.. &.,.. .... II. P. 131. 
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1'10. 11.---COIIIIUlfl'l"l' CSNT&aa AlID BOOJIfDARJ •• lit' OrS.oO COUl'WI', NEW' YORK. 
(From .III. D. SaDdenoD, 2'1I.e Btl"., OoaNttJ."" [Bo.too, 1932). P. 489. VM'CI 
b,. permtaatoD.) 

Social and economic solidarity are the prime objects of the quest 
for a new area of local government rather than an area that is of 
optimum size for the performance of one or more public functions. 
It is humanly impossible to select communities of interests that 
would be optimum for aU services of government. The steps in gov
ernmental reorganization should therefore be, first, determination of 
community lines and the establishment of local governmental units 
coterminous with these areas; and second, apportionment of duties 
between the local units thus determined and the State, 80 that 
each might render those services best suited to its capacities. It 
would be desirable to have sufficient flexibility in local machinery 
80 that communities might associate themselves together in a 
way that area could be made to correspond to function; that is, it 
should be possible for two or more communities interested in com
mon problems of sewage disposal, fire protection, recreation facili
ties, or water supply to cooperate through the medium of their 
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regularly constituted officers. The necessity of making provision 
for functional needs common to several communities must be pro
vided for in the case of the metropolitan regions as well 88 in the 
less densely settled areas. In all events these areas should not be 
duplications of the present ad 11,00 system. The latter has resulted 
in divided responsibility for the totality of the tax burden and 
administrative policies. The proposed functional areas should be 
supervised and fitted into the general scheme of government and 
administered by representatives from the local governing boards. 

DISPOSITION OJ!' AD Hoo DIST8ICT, TOWN, CITY, AND VILLAGE 

From the foregoing it would appear that the ad 1wc district, 
with its separate board of trustees, clerk, and retinue of officers, 
administering the sundry services of government, would have no 
place in a thoroughly reorganized system. The township, likewise, 
must give way to the newer community unit. The city and vil
lage remain, but with a larger sphere of responsibility delegated 
to them extending throughout the area in which their influence 
radiates. Through an adequate system of representation, and 
through tax zoning, II the village and the countryside, the metro
polis and its environs, should be brought into a relationship 
whereby the problems common to both may be mutually resolved. 

DISPOSITION 01' THE COUNTY 

If the performance of all necessary governmental services were 
taken . over by the State in forestry regions and sub-marginal 
farming areas, if local units were so extended 88 to include all 
territory subject to common social and economio forces, and if 
those functions not amenable to local administration were trans
ferred to the State, there would be little left to aupport a con
tention for county government. County government should be 
abolished and in its stead a revitalized unit of local government 
should be substituted." This position is taken because it is 
believed that as a workable program there is less local pride 
attached to the county generally than there is to the more ele
mental unit. Thus, if a new and vital unit of local government is 
olfered. the only serious reeistanes to county abolition would come 
from offles incumbents. The abolition of the connty is advoeated 
because no two of the major objectives of government can be 
handled optimumly in any given geographical area. The State 
hill'bway department has divided the State into nine distriets for 
purpOBtll of bighway administration. They are obviousl,y more 
desirable from the standpoint of efficiency than sixty-two conn-

.. ('I. Theadon B. Monny .... .., ir_~"'" (N_ Yori:o 111301. pp. !!T If • 

.. For • plu of IIOver_Obtal ..... rpn;atioa ......... u.. -l7 ia IIWbd 
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ties. However, it is entirely possible that the highway districts 
may not correspond to the districts desirable as health, adminis
tration. or tax assessment. It hecomes obvious, then, that these 
functional districts, in order to be highly effective, should be cap
able of variation to meet changed conditions. Similarly, this is true 
fOl.' police control, tax administration, and educational supervision. 

APPOOPRIATE LEm.sLATIVE AND ADMINISTRATIVE MACHINERY 

After a suitable unit of local government has been devised there 
still remains the task of providing efficient legislative and admin
istrative machinery. As was stated earlier, over one area there 
should be but one policy -determining board. 27 Instead of having 
one board determining the policies of the local school system, one 
or more boards directing health activities, other trustees ordering 
the affairs of special districts, and finally independently elected 
officiala in charge of finance, assesments and highways-all of these 
departments of government should be brought together and viewed 
as a whole by one board composed of a small number of council 
members directly chosen by their constituency to represent them 
in a legislative capacity. 

The men elected to these boards should not actively participate 
in the day-to-day administrative routine of government, but rather 
they should outline broad policies and approve or disapprove of 
the actions of the administrator for the period under review. A 
full-time officer should be appointed by the board for an indeter
minate term who would be responsible for carrying out the out
lined policies, and for installing proper administrative procedures. 
This officer should be made responsible for the preparation of the 
budget, maintenance of checks on the financial condition of the 
unit, and the preparation of financial and other reports. 

ALLoCATION OP FuNCTIONAL REsPoNSIB1L1TIE8 

Mill's plan for the division of responsibilities between the central 
government and the localities made in 1867 is not far amiss today. 
He suggested that the central government is in a position to act 
supremely in matters of principle, to prohibit one loeality from 
prejudicing the interests of its neighbors, and to lay down admin
istrative rules for the performance of those functiona franght with 
a general concern. To the loealities he recommends the delegation 
of the details of administration, even if mismanaged. 80 long as the 
function in question is essentially a local one." 

In the division of work between the State and local units there 
appears to be no basis of defensible allocation save that of capacity 
to perform the work in question. Whether it be assewlbent and col
lection of I'e'!'~ue, building a highway, providing an educational 8y&o 
tern, or deVlSmg a plan for the better ordering of public a1raira, 

IT ct. _. p. 145. 
NllilJ, 01'. cU • .... p. D. 
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each should be givell flo that level of government beet able flo meet 
the requirements of the task imposed." 

Thia criterion hae provided the principal basie for allocating the 
various functions diecussed in succeeding portions of this report. 
The responsibility for providing a commOll and secondary achool 
system should be divided between the State and the localities, the 
former concerning itself with the broad principles of euperviaiOD 
and the underwriting of needed revenues; the latter, with the 
immediata problema of administration. Tbe building of highways, 
outside of mcorporated placee, appears to entail fiscal responsibil
ities and require technical competence in such me&eure as only the 
State can eupply. When problems of water and milk eupply are 
viewed in terms of public health it ie obvious a guarantee of their 
purity can never be made by a unit of less size than the State
even it may be too small in some Instancee. In rural communities 
the volume of casee may be too small to warrant the maintenance of 
a hospital unit with its complement of officers and technicians. 
Certainly matters of broad fiscal control should be centralized in a 
state functionary responsible for budgetary mattera, personnel 
adminiatration, and euperv:ision of public works. State financial 
control over local units haa been urged by various groups inter
ested in the problems of State and local relationships. Tbe Com
miasion for the Revision of the Tax Laws in its 1932 report, for 
uample, suggested the creation of a local governmental board with 
an inolusive range of superviaory powers.·· In general the powers 
and functions here suggested cover adequatoly those respotlSlbilities 
growing out of &l\Y effective fiscal control. However, this depart
ment of government should differ from other branches in its point 
of view. Instead of gathering facts flo be ntilized only by members 
of the department concerned or by students of governmental a1fairs, 
the local governmental board should concern itself with stimulating 
citiaen interest in the relative efficiency and rating of one unit of 
local governmen' compared with another. Tbe board should see 
that the reports and budgetary announcements are brought out at 
the same time and adequately publicized in the local pTeSll as paid 
advertising if necessary. In thie way the reports of past and 
future operationa can be brought to the attention of the citizena 
ill • atriking manner. Again, there ia no reason why the depart
ment of local government shonld be confined solely to financial 
mattel'B.. It should alao have under its jnriedietion a bureau 
eh~ with tha study end control of local personnel problems. 
Recent uperienoe baa ehOWD the repeated difficulties encountered 
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as a result of vesting control over personnel policies in the hands 
of the Legislature. Instead of setting maximnm and minimnm 
salaries by legislative action, the division should have power to 
classify workers, ascertain comparable wages paid in industry for 
aimilar services, determine the nature of the work to be performed, 
make comparisons of living costs between sections of the State, 
compnte average wages paid, and on the basis of these findings set 
the limits within which a locality might move. It is also possible 
that this board should be charged with the responsibility of investi. 
gating the personal condnct of any local official and clothed with 
power to remove dishonest or incompetent officials from office after 
hearing. 

3. Summary 

After an examination of the strncture and administrative 
machinery of local government in New York, none bnt a zealot 
for the status quo would seriously attempt to defend it. The cir
cumscriptions as drawn do not conform to commnnity areas as 
determined by nnifying economic and social forces. The 
machinery of government is both cnmbersome and archaic. It 
encourages shifting of responsibility and, accordingly, demands 
an excessive amount of citizen interest to effectuate even a modicnm 
of control Nnmerons levels of governments are attempting to 
perform fnnctions incommensurate with their capacities; in other 
instances certain localities are prohibited from ordering their own 
affairs in a way to maximize social advantage. State and local 
relationships, though reasonsbly well developed in New York, come 
far short of c1fectnating the integration of fiscal systems demanded 
by an indnstrialized economy. 

Readjnstments in local government to be effective must be as 
comprehensive as the dislocations. To the extent that non-con
formity of political boundaries with economic regions interferes 
with c1fective government, these readjrurtments moo be made. 
Or where population densities are exceedingly low all semblances of 
local governmental activity should be discontinued. Where com
munity life does exist, government should be coextensive with the 
regiou of forces making for that solidarity. 

Within the areas thus defined there should be but one government 
besides the State. The existing hierarchy of county, town, village, 
or city and nni·fnnctional governments moo give way to a reviSal
ized nnit of local government charged with respoDBibility for all 
those fnnctions . limited in their implications and amenable to 
administration by governments with narrow jurisdictions. -

The managerial principle, calling for a sharp differentiation 
between those elected to outline policies and the ofIieials charged 
with the administrative duties, appears to offer the moat promising 
form of adminiatrstive organization. Now a reality in only a 
few cities, the form should be nniversalUed.. 

The work to be done by public agencies should be divided 
between the local governments and the State on the basia of ability 
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to perform economically the service required. Inability to finanoe 
a given funotion should not be interpreted to mean unsuitability 
to administer. The assessment and collection of. revenue may in 
some instances be done more expeditiously by a State agency. 
Those revenues derived from ability levies and certain types of 
business taxes should be expended directly by the State or through 
local instrumentalities so as to equalize social opportunities. Bene
fit levies may be returned in whole or in part to the point of origin, 
depending upon the agency or agencies rendering the service.u 
A fuller deVelopment of these principles may provide a solution for 
numerous fiscal difficulties. 

In this division of functional duties there is no work more appro
priate for the central government than that of general oversight 
and direction. 

It ought to keep open a perpetual oommunication with the 
localiti_informing itself by their experience, and them by 
its own; giving advice freely when asked, volunteering it 
when Been to be required; compelling pUblicity and recorda
tion of proceedings, and enforcing obedience to every general 
law which the Legislature has laid down on the subject of 
local management. II 

When local governmental units are made coextensive with sets of 
forces ordering commercial and social activities; when the work 
of these units is outlined by truly representative bodies and exe
cuted by competent administrators; when the central government 
allocates to its subdivisions the work they can perform expedi
tiously and assumes full responsibility for those rightly belonging 
to itself, the whole complexion of public a1rairs is altered. Multi
plicity yielda to simplicity; irresponsibility ia replaced by accounta
bility; decentralization is supplemented by integration; and 
standards of economy and emcency are substituted for expediency. 
The attributes of the system transmute from chaos to cosmos. 

liN .... ,.... I'p. 281-82. 
U MlU • .,.. .. ,~ P. 106. 
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CHAPTER IX 
EDUCATION 

A thorough examination of State and local relationehip8 requires 
that the several functions commonly performed by local govern
ments should he evaluated individually. Queries aa to when a par
ticular function p888ed from the realm of private to public responsi
bility, the division of this responsibility among the various levels of 
government, aid offered by the State, and the administrative restrio
tions growing out of this quasi-dependent position of the local 
governments on the State should all be answered. Considering 
the type of area required by the inherent characteristics of the 
function, can the unilll now rendering the service do so advis
ably' Using the criterion of ability to perform economically aa 
the principal standard for allocating functional duties, what 
reviSIon of central·local relationships might be suggested' 

Of the several functions thus to be considered, none is mere 
important than education. It marks the beginning of State 
intervention in affairs considered originally to be solely of local 
eoncern. It is of primary importance because of the social eon
sequences growing out of the fact that 17 per cent of the popnla
tion of the State is in attendance at public echools under the 
influence of trained teaching pereounel. Education is a major item 
in the budget of both State and local governments. In 1934, local 
units in New York spent $315,188,000, or 27.3 per cent of their total 
expenditures, for educational purpoaes.' Of this amount the 
State contributed $103,456,000 or 29.0 per cent of illl total budget.' 
Adding to this the coat of education offered in privately supported 
BIlhools, and the amount spent by the State for ita own institu
tions, the total eoat to the people of New York for the year 1934 
is estimated to be close to 400 million doUars.' Again, a system 
of edueation administered through 8,434 lIChool districlll in a 
Stats the siae of New York-one aehool district for every 5.4 
square millll!l-«houid provide a fertile field for investigating the 
question of maximum social return for a given eoat outlay. 

1. E.olutioa of School S78\1IDl from Printe to Puhlic FUDetiOD 
COIlIiON-ScUOOL B-nnml 

Tbe moat notable characteriatie assoeiated with development of 
the sehool 8~m haa been the struggle for a fnll reeognition of 
public responsibility for providing educational facilities. Mile-
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stones of progress dot the way since 1795. It was at this time 
that the State made its first contribution; a public school organi
zation was established in 1812; the State distributive fund was 
increased in 1851; rate bills were abolished in 1867; and notable 
improvements in the apportionment formulae were made in 1920 
and 192'5. 

Kilpatrick, in a conclusion to his study of the Duteh educa
tional era, says: 

That the Dutch schools of America are properly called 
public seems unquestionable. They were open to all the 
children, were controlled by the duly constituted civil 
authorities, and were -both housed and supported by the pub
lic moneys. It is true that direct tax levies for school sup
port were not (as a rule) made, that tuition was regularly 
charged, and that the church had more or less voice in the 
management. There was, therefore, a failure in these results 
to reach the present conception of the American public 
schools; but neither one nor all of the defects can destroy 
their essential character as public schools.' 

Upon assumption of control by the English in 1674 the interest 
manifested in developing the common-4lChool system as exempli
fied in the Dutch period began to wane, and it was not until the 
establishment of State government that education began to aeqnire 
the same degree of significance that it had enjoyed under the 
Dutch. 

John Sharpe, Chaplain of the King's forces [17131, thua 
SUlIlpled up the statua of education in the Province: .. There is 
hardly any thing which is more wanted in this CountrY than 
learning, there being no place I know of in America where it is 
either less encouraged or regarded ... 

The first provision made for education following the Eng
lish occupation of the Province, was the exteusion of the educa
tional requirements of the apprenticeship system which was 
then in force in England. 

• W. H. Kilpatrick, ,."" _ Bclaoor. 0' N.." NetAerIaM tm4 OolDotiol 
N_ York (Waahingtou, 1912), p. 230. Thaogh he .. ,.. the _ levi .. w ..... 
"as a rule" Dot made, varioul orden and acta indicate that etJ'orte were made 
to make the loealitiea bear lOme part of the burden through the railing of 
pnblic revenues. B,. an set oj 1629 tho compo..,. required tho eolomlta to 
support by lOme moano .... hool muter &ad .. minisler (LotN tm4 ~ 0' N_ NeI"."."''''', JUDO 7, 1629, Art. 27). 80m. DiDO yeo .. later tho _ 
_ meo.sure for educational support appoa.red. Each houacholder .... required 
to bear a tas for the BeVeral ueceuary pu.rpo&e8. among wbieb was the 1Up
port of a achool master (D....-," Bel4_ to ''''' OolotMtJl Hid...., of ,"" 
BIG,. of NIM York, E. B. O'C&llagho.u, ed. (Alhau,.. 18561, I, 112; ct. D. J. 
Pratt, AfIIIGIo of Pub,.. B_'"", ito ,_ BI ... of N..." Yorl> [AlhaD1, 18721. 
pp. 8-6). 
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In addition to the safeguarding of apprentices, schoolmasters 
who desired to set up schools were required to have the license 
of the governor. 

The first proposal for edu~ation by means of legislative enact
ment was made in 1691. A bill was proposed in the Assembly 
"to appoint a schoolmaster for the educating and instructing 
of Children and youth, to read tmd writs English, in every 
town in the Province ... • 

Since this measure failed of enactment, it may generally be said 
that "No e1fective governmental action in behalf of these [ele
mentary schools I was carried out during the entire period of Eng
lish occupation. ' .. 

Though the government was apathetic toward public education, 
the Society for the Propagation of the Gospel in Foreign Parte 
played an important role in providing charity schools. From 1710 
to 1776 the Society supported between five and ten' elementary 
schools. These schools were not free to the extent that no pupils paid 
tuition. Support usually involved assurances from schoolmasters 
that a specified number should be taught gratis. Since those who 
were financially able and had the inclination to educate their chil
dren relied on the private school and tutor, the Society's school must 
be said to have" furnished the nearest approach to a public school 
system that was to be found among the English colonists in New 
York. 'Of In general, the period was one of private responsibility. 

The stages through which the common-school system passed dur
ing the ensuing years were as follows: public schools supported, in 
part, by rates levied against the patrons, free public schools, State 
aid denied to private schools, constitutional declaration of the re
sponsibility of the State for providing educational facilities, and 
finally the extension and renewed significance of State financial 
support. As a result of this growing financial dependence, an im
portant function of lo~aI government has been subjected to an 
mcreasing degree of central control. 

The encouragement of effort toward the establishment of a public 
school system came from the State in 1795. In that year £20,000 
was to be appropriated for a period of five years "for the purpose 
of encouraging and maintaining schools in the several cities and 
towns in this State.'.. Reports from sixteen of the twenty-three 
counties organised at that time indicated that by 1798 some 1,852 
~bools bad been organiled as a ft8ult of the assistance provided.' 
When the grant expired in 1800 it failed of renewal and from that 

• w. W. Xemp. 1''' S"""'" 0' BoAooIe .. 0--" N_ 1' ..... (New Tort, 
11113). pp. 88-70. 

o "'iii.. p. 78. 
, IbioJ., pp. !T8-n. 
IL._ .. 75-
o A-.I R.,ort 0' 1M Brara 810,...._ of ,...,., ,..".,.,..,. (l1OC). 

P. 18. 
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time until the establishment of the district system nothing was done 
except the authorization of occasional lotteries for the aid of com
mon and secondary schools.'· 

The establishment of a more definite public school system in 1812 
grew out of a step taken by the Legislature in 1805," when 500,000 
acres of land were set apart to provide for a fund for the support 
of education. In the second year of the operation of the act the 
participation by the localities in the program was made obligatory." 
The schools established under the district system were not, however, 
"free schools." "Rate bills" were levied against the patrons to 
make up the difference between expenditures and receipts from pub
lic revenues.lI 

As a result of the agitation arising out of the efforts of the 
various State superintendents and others interested in furthering 
educational developments in New York, the Legislature passed an 
act in 1849 authorizing the establishment of free schools throughout 
the State v.pon favorable referendum." Though the vote in favor 
'of the change was decisive, hostility of sufficient proportion de
veloped to cause the Legislature to re-submit the question to the 
electorate, who again sustained their former decision. In spite of 
these popular mandates the Legislature brought about virtual repeal 
in 1851 hy introducing into the school appropriation act of that 
year the provision that revenues needed in excess of the yield from 
the property tax levy and the school fund were to be raised by the 
imposition of rate hills on all those attending school except in
digents." The complete obliteration of the free-school act came 
about in 1853 when the court of appeals declared the act of 1849 
unconstitutional.'· Thus free schools which twice had received a 

10 "In 1801 an enactment for the raising by lotteries of the mm of $100,000 
was made. $12.500 thereof were to be paid to tbe regenta, by them to be 
distributed to the academies, and the remaining ta7,500 were to be depoeited. 
in the treasury, to be disposed of for the benefit of the eommon ecboola in 
such manner as the legislature should determine" (ibid.) ~ Thi. method of 
partial school support was prohibited by constitutional provi.ioD in 1821 
(Art, VII, I II). 

11 LatINI, c. 66 • 
.. A .... 1UJI lUporl 0' lhe Blat. Bupe,.;..t....u..t 0' PubUo 1""'-'ion (19M), 

pp. 18-19. 
11 The odium attached to the '''bills'' and the inequalities arising in the 

apportionment of the eehool burden led to a diacarding of the deYiee iD the 
citie8 before it was prohibited in the lY"tem generally. New York City had 
enjoyed free eehoola a8 early a8 1842. By 1848 free sehool. were operating 
in Brooklyn, Bo1falo, Roehe&ter. Williamiburg. and P01IRhk;eepaie, and eortly 
after, Syraeuae, Lauingburg. FJuming, Newton and BUlbwiek were added. 
"Albany. Troy, and Utica were substantially free, althougb not 10 bJ foree 
of law" (ibid .. p. 36). 

u La.tlI8, Co 140 
16 Ibid •• c. 151. 
18 Barto v. Himrod. 8 N. Y. 483 (lR53). The act .. a. declaJ"ed void on the 

ground that ita .. alidity was dependent npon r .. sult of • popnlar .ote of tha 
people, and that the Legialature wao DOt able to divest itaelf of ito _poD

aibility. 
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lubstantial majority vote of the people were not actually realized 
until 1867. -

The laIt two steps marking a complete recognition of education as 
a public function sppear simultaneously with the adoption of the 
Conatitution of 1894. The. article dealing with common schools 
atipulatea that" the Legislature aha1l provide for the maintenance 
and support of a system of free common schools, wherein all the 
children of this State may be educated. "" Public aid to denomina
tional schools was denied by section 4 of the aame article.'· 

It is out of the growth of grants-in-aid tbet the supervisory 
power of the State over the educational program has been con
stantly augmented. The office of superintendent of common 
schools was created in 1812 to assume responsibility for the dis
tribution of State funds soon to be available." The State depart
ment of public instruction was organized in 1854,10 just three 
years after the first important State tax was levied for school 
IUPP0rt. The tax was increased in 1856" and again more thorough 
luperviaion followed, providing for superintendents for each 
assembly district. II As the importance of the State '8 participa
tion in the public school program made itself felt both in the 
lower and higher branches of training, a unification of the divi
lion responsible for academic training with that of the common
school division became imperative. Though the establishment of 
• unified department in 1904" was not the direct result of any 

. increase in State aid, yet it was an indirect product of the over
lapping jurisdiction and con1l.icting efforts growing out of two 
divisiona of State government administering financial aid to the 
loca1itiea for functiona having identical characteristiCli. 

SBooNDABY ScHOOL SYSTEI( 

The development of secondary education in New York parallels 
very closely that of the Clommon schools 80 far as the stages of 
pl'C)jl'l'e&Sion from private to fully tax-supported inatitutiona free 
to all those eligible for admission are concerned. Firat, the pri
nte sehoola ~ived State aid and, in some instances, revenue 
from 1000al taxoe. This situation continued, in general, until the 
enaetment of the union f_hoo!, or high-school law of 1853." 

"Art. IX. I I • 
.. "N.lthor the State .... UJ oubd\y\aiOll the..", ahaU ... ita property 

01' ondlt 01' &111 publie 1Il0II01, or &uthorlw or permit either to be ""'" 
dl...u, or Iadlnotl7, Ia aid or .. ai,,--. other thaD ,.,.. examlaatioa or 
\aopoeti ........ UJ - or l"olItutiDD ... Ioaming wbollJ .,. Ia part ... der 
the «mtrol or direc"tioa 01 IUI.~ nolilrio_ dftlOlai_tioa. or i •• hich .., dmomi
aatiOD&l _ or dartrl .. la' taugbL· 

.. '-- ... I4&, ., ..... .,. 
8lIW.., eo 180.. 
., ..... ITS. 
., ... 0. to. 
.. , ... 0. t33. 
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This act opened the era of publie schools for secondary purposes, 
although not as yet entirely free. The final move toward the 
complete realization of a free publie high-school system came 
about in the abolition of the rate bills in 1867." 

The Latin schools of the Dutch and English eolonial era were 
frequently established through the efforts of the church or an 
individnal." The academies also belong to those educational 
institutions classed as quasi-pnblic. They were incorporated either 
by special aets of the Legislature or by aetion of the board of 
regents. The academies were recipients of State fnnds, enjoying, 
in IIOme instances, revenues from local taxes and other valuable 
considerations. "'. 

Though the academies had been developing quite independently 
of the eommon school, under the leadership of the board of regente 
another system offering a parallel type of training WBB beginning 
to appear based on the distriet form of organization.. Some of 
the more progressive eommunities, by means of special legisla
tion, had secured enlarged POWel'S of taxation, authority to estab
lish free schools, and the power to establish publie secondary 
scbools." 

Out of these special acts came the union fre&.eehool Bet of 
1853--a measure setting in motion a train of forees eventually 
responsible for uniting the common and seeondary branches of 
education under the board of regents in 1904. In the legislation 
creating thia new type of school, boards of education were per
mitted to organize academie departments or to assume the trustee
ship of estahlished academies. This is the step marking the defi
nite establishment of public high schools." 

1Ol&i4.. .. -. 
"ID the .ct of 1732. designed to _rage • LatiD eehool ill the oily of 

li_ York, • sectioB ~ Ulat "1Ir. A1exaader l4aI..,1m .... ..,. the keep
ing of private SclIooI within the laid City gi..... • _tisfactory Proof of "U 
Abilities to tfteh Latin Greek and the Mathematiw; ~ .. ~ tCoro;.ol Lore •• 
eo 694). 

aT "In 1810 the ...- of Io<aI __ tuuioa for the apport of the 
~ was proIIably mot,....,u ..... the iDsuJo ... bomg tII8t of W~ 
Aeatlemy at Salem after the bumiug of the &<ademy baildiDg. 

ID 1814 tile E .......... Ball A .. d .... ,. ... penDitted to reeei..., the poblie eehool 
JDODeY'O of tile Old TOWII of F1atba ... em eoaditioa _t free butnIetioa ho 
given the iBdigent eIIi1drm of the diotrid. aDd thet reporta ho made to the 
_I eommisaWarn tIIerooa" (W. I. GilFord. H .. ' ...... -,...- of ,_ 
N.., Yorio Blal< Hill" 8dool 8 ....... (AIIIaa,.. I __ J. pp. 53-64). 

Varioos other aeademies were given the pri\'"~ of building _ the ",illage 
aquare. ill oome ...... • part of tile boildiJIg hoiDg used for poblie _ling 
~ aDd aerriog as • tow. MIL .... tile _ of Of!d .......... Aead<wJ,.. 
the aft of meorporatioD pl'O't'ided for • towJI ta:I. of r-"OOO iD order to fantw. 
• lot and boiIdiDg. TIle tow. superrimr. tile __ rIerII: aDd tile .lerl< of the 
board of Ti~ trustees ~ ... made ex oftirio membPra of 1M ~1 board 
of Vusteea aDd tile Io<al diotricto """' _redited ill .....,JanIlipe wi... tlleir 
proportioaate &IIlOIlDt of "'- toward the ... .Jemie _tioa of tile dli_ 
of_ diotrirta" (iW~ p.MJ. . 

"l&i4.. p. 39 . 
.. "-- 1853. eo 431 Thoy __ free ._ rate biD. """' aIIoIi ....... 

IIJG7 (MioI., eo -I. 
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After 1904 the breach between the board of regents and the 
8uperintendent of schools, following the enactment of the high
school act of 1853, waa definitely closed by the unification of the 
two divisions. The determination of the whole educational pro
gram of the State was placed in the hand8 of the board of regents 
and the commissioner of education was made the chief exeeutive 
officer." 

2. DiYiBiOD of Ileapomibility 

Since 1812 the major &bare of the respoDBibility for provid
ing common and 8eCOndary educational facilitiea has fallen upon 
an ad IuJc agency. However, for various re8SOU8 other units of 
government have come to playa more or less important role in the 
provision of educational opportunities. Prior to 1812, from 1812 
to 1856, and for a brief period of one year beginning in 1917, 
the town was the chief administrative unit in canying out the 
deaign of the State. As a result of these earlier obligatioU8 the 
town is atill part of the public school system. Changing condi
tioU8 have caused other units to assume respoU8ibility for special
ized typea of educational training; the State has maintained 
inBtitu tioU8 of bigher learning and cared for certain c1asse& of 
unfortnUBteB; and the county has estahlisbed agricultural and 
technical schools. With the development of citiea in the latter 
part of the nineteenth century, the relationshipa growing up 
between the school districta and the corporate organization have 
led to arrangementa varying from unity to virtually complete 
lIt'paration d~pending upon the eharter provisions. 

Closely akin to the formal educational system is the horary 
orp:anization of the State. Responsibility for it, like the eehool 
system, has been di1fulIed throughout all the levels of government 
only in a more loose fashion." 

TBB TOWN AS AN EDuCA'ftOR.AL UIm' 

When the unappropriated lands of New York wen ordered to 
be laid out in townshipa and one lot to be !let aside as a gospel md 
eehool lot, a the to1l1l became a more or less definite part of the 
administrative maebinery for carrying OR educational aetivitiflL· 
With the enactment of the district system the work of the towB 
offioers was not supplanted but merely supplemented by the actiy.. 
iti .. of the eehool trust-.. Aerording to the provisioUB of the law 
of 1812, three eommissioners were to be elected in MeII town. who, 

-,..... 111M, e. tel. 
.. C'f. -/ra.. pp. 17 .... 1. 
a ~ nse. ... 17. All _Uor law ... ..w. eiPt7 __ "' .... _ 

ohip I ... the -.at "' .. _ « ....... 17~ e. .\. 
a Bof .... the ad .... t '" the ... """ tliobid the ___ the .... ~ _ 

... it for _1"_,,, the ....... '" the Sta •• r-.. ""-; ..... hr . __ _ 
_ L 'J'be 1100._ ....... U. 1785 _ liD lie __ ..... the __ 
..... uUe. _ ~ _Itl ..u.. Ioalf ........ _ .-.... .... the Staea. 
To tli ..... the -.t. til ... liD - -- • __ ......... -'17 
II! .... _ (-. e. T6,. 
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with another group of individuals not in exeeea of six, were to be 
known as the board of inspection with eompetence to examine 
teachers, issue certificates of approval, and to divide the towna 
into distriets." 

A speeial town fanetionary was provided in 1843 to replace the 
bmrd of inspectors." 'I'his ofIiee had not been long in existence 
when its tHeet"'e po .... ers were materially increased through aboli
tion of the eonnty mperintendent. Bnsiness of evf!rY sort, ranging 
from liseal matters to determination of teacher qnali1ieations, 
rIeared through the town superintendent .... 

When the office of town superintendent was abandoned in 1856, 
the era of school administration by town ofliciala was definitely 
eloaed, save for a brief period sixty-one years later. By one bold 
stroke an attempt was made in 1917 to remedy, in part, the defeets 
of the distriet system by making the town the unit for Pll1"pC8ell of 
eommon-sehool administration." This then laudable move was 
short-lived, encountering stout resistance and repeal the following 
year. The farmer's grange, and in some _ mothers' organiza
tions, denounced the system as one that .... ould destroy local gov
enunent, make taxes higher, introduee salaried trustees, eause debt
free distriets to assume debts eontraeted by others, endanger the 
life of the pupils through the establishment of transportation sys
tems, and fiuaIly that it would introduce unneet!8Il&1'y fads aDd frilla 
into the schools. ... 

Beeause I>f this traditional position the town is still interjected 
between the State and the sehool trustees in the handling of many 
routine matters.. The rIerl: is responsible for preserving sehool 
l'eeCnds, preparation of reports and the filing of anndry ofIieial 

"AiL, .. lie. 
_ h IMI a bill .... ,...... ~ for tile .ppoiu_ !Jy tile -my 

....... at a comrty oaperiBteIIdeat ........... to _ ill a oupenioory .. parity 

...... tile""'" at t.be -,. I""~ e. !!80). & a _ of tIaia _ tile 

....... at __ iMpeoton ...... ...aa.... to two. Twe,.an later tile ..... at .. ........ _ iD&peet« ....... abelie"" _ tile _ of ___ • 
__ .... ..- _ fil>id.. 1843. .. 133, ef. n.. c_ •• _ 
BpMn of ...... _ of N_ yon. State ~ • PIlbI.ic _ 
[I...,..I8<><J. pp. _1). 

_ TD _. _ H wily !Jy tile -.. .... giftII JIOftI' to roguJate 
.... aIier tile -... at ..-~ ~ ia _j1metimI witio tile _ .... ~.tIIe ___ -.y, to..m.e __ ,.. 
..- pili ....... _ tile ouomty bewwa .... tile __ ... n-, to appor· 
_ all _ ..",,;,.g te tile ____ the .... peetiYe dmri<U; to __ -
tile _ app_ to tile pa~ at _ oaIarieo, to __ ....n . 
..... ,.. _, __ , ... ..- _ iMpeet tile ae_. '" their _ 
me _ietlt, aDd te -.. ____ to ihe ........,. _ .. tile mp"'" 
__ .. iIntrwtimI migIR _- ~. ihe __ ouperiBteadeD& 
_appeiDt_teiU-at--_-tas-for 
_Imp __ tile -.te _ .... ia .,..... '" t400 (w-. 1847. 
eo. ... ). 

0< l1Ji<I~ .. 128. I 331. 
an. r-.op .~ F_ AIIDDl ~ of ta State U-tioa 
~ 1118 f 111211 1. ill-M. ' 
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instrument.. II Tax collections in first-class towns are made by 
the town receiver of taxes." The' supervisor handles all school 
mone,. and manages certain school properties. U The town board 
is authorized, with the consent of the district superintendent, to 
appoint an attendance officer." The town also provides the per
IOnne! to choose the district superintendent of schools." Still 
more important relationships arise between the town and the 
lChool district, since the rolls for purpose of general property 
tueII are usually prepared by town assessors." 

SCHOOL DIS'l'IIlCTS 

The school district originally grew out of cooperative efforts 
required in the educational enactments of the year 1795." Three 
to Beven lChool commissioners were to be chosen in each town, 
and persons living in different parts of a town might associate 
together and elect trustees for every such school The revival of 
the effort to establish public lChools in 1812 reincorporated the 
idea of dividing the towns into districts to provide a separate 

.. The towa .Ier" • to be .... poo.ibl. for .... ping aU booI<o, paper&, mapa, and 
ncorcl. 01 hia olIice regardiDg the eommon eehools; to receive from the IUper~ 
ri.... the certitlcstea of apportionment of aoot money. to the town &lid 
.-rd them; _if,. tnulMo of the .....val di.triota of the filing of oueh 
eertU'oate i furniah the lI:hool eommiuioner with Damee of eehool-district 
0lil .... reported to him by the .1 ..... ; distribute book.. hIanko, and e1reulan 
reeeiftd froID the commi .. ionu of edueatioD; receive from the euperrieor the 
anDual aeeoaut of JWeipta and diebunelDuu of school moueya required to be 
oubmiUed to the auditor., and _ a copy of the .. Um of the audito .. to 
t.be aoauai..iouer of eclucstioa; J"ftIeive the lupervilOr'. 4nal .ecount of aool 
IDOMTI reeeind. &ad dilbunecl and deliYer & copy to hill mcceaaor; 61. the 
_ntr _....... oertHl_ that the hond of the aupervioor ... been 
.pp ........ : llle .n,. tal< Liota and warranta returned by eoU .. toro to truoteea 
of .... , 8ebool d'.t.riC't; f'IIl"ieive,. flle. and ntOrd deecriptioD of arhool Iota: 
.ct wlaea \ep1l,. required la • ....uon or alteraUon of aehooI di_to; pre
.erTe the reeord. of aDy dta.lI\"M .ehool. diatriw; and to perform aD1 other 
dutr required by .. hooI law (._ ..... r-, 11M, II 340, 4391. 

"CaMU". 8."" .... ,. Ins. U:20. 
.. It i. the dut,. of thi. 0lil_ to distribute aehooI mone,..; keep • reeord 

of nceipta and dloho .......... ta; aue for ad ooUeel all penalti .. and for
Ioitu ......... port! ... the ~ to the aehool eommi.ioner; and hold __ 
lioa and _ the .. hooI Iota (.4 __ r-. 1 S60 I. When a di.trict ia 
di_ the ... penI_ .. 110 at .notioD the propert,. of the district and 
• .,11_ all _ due tho diooolnd diatri<ot (i6MI., It 1~91. Tho ... per
yi_ 10 aloo required to fila an ..... ual report wiLla the diatriet ouperi .... 
Iend ... t Ibowi ... the __ of oehooI _ ia hi. hando. _ paid O'RI"; the 
district to whidll .... 11 _ \a oredi\cod; and if an,. _ I'eID&i .... it is_ 
... be paid ..- aatil the _ eerti6catoa of .pporti_t are nmnd (iW., 
1 186\ • 

.. ' ..... 1140. 

.. Eadll ..... eI_ two oehooI diredon who .. eet with the direotora of 
other -... eompriaiDtr the I1Iponisory di*iet, at a p~ deoipa\cod by the 
_aly .Iort. fw port_ ... their ..... ...,....iatioa. After .,rgaailatioa the,. 
an .. __ .. a hoard of orhoaI direeton -u., ""'Y .fLla ,.... f... the 
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school organization." The law provided that State aid was to 
be available to those communities organizing their townships into 
school districts and electing the necessary officers. As a result of 
this stimulant, and the generally recognized need for schools, the 
system, so far as number of districts is concerned, had developed 
by 1830 to proportions commensurate with the present, though 
the variety of types of districts has greatly increased since that 
time. There is no longer just a school-district organization, but 
there are city school districts, union free-school districts, common
school districts, central rural school districts, and central high
school districts, each varied in a way to meet a special need or 
local condition. 

Each of these types of districts provides for a full retinue of 
officers. Common-school and central high-school districts have 
a clerk, collector, and one or three trustees and a treasurer as 
the distriet shall determine." The number of trustees in the 
union free-school district ranges from three to nine in accordance 
with the wishes of any particular locality." Central rura1 school 
districts have a board of education of five members." Though 
each of these districts provides for a school clerk charged with 
keeping all records, calling meetings, and taking care of other 
numerous duties, there are also obligations imposed on the clerk 
of the town with respect to the records arising out of distributing 
the State fund and recording names and addresses of elected 
school officers.'· There is a similar duplication of effort in the 
handling of school money. The school treasurer is custodian of 
all funds, yet the supervisor is responsible for all State aid 
allotted to the towns in his district and all funds pass through his 
hands before they are turned over to the treasurers of the respec
tive districts." 

The trustees in charge of these ad hoc districts, whether they 
be located in the most populous region or in a rural community, 
are generally considered to be distinctive governmental agencies.. 
To carry out adequately the ends for which they are made respon
sible they are given power to call special meetings, make out 1:&:1: 
lists, purchase and lease school sites and equipment, oversee school 
property, employ teachers, make rules for disciplinary standards, 
prescribe courses of study, collect the district tax, maintain records 
of account, purchase supplies and books, establish temporary or 
branch schools, provide for physically handicapped children, and 
to borrow money in anticipation of ta:I:es .• 1 The boards of dis
tricts other than those providing common schooling have additional 
powers granted to meet special problems arising in conuection with 
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their intended purposes. A Power to determine land values, levy 
taxes, prepare the budget of local school expeuditures," are about 
as extensive grants of power as the general government is capable 
of delegating. 

Since the State has entrusted to these 8,434 uni-functional dis
tricts the responsibility for spending the largest item in the pub
lic budget, of which almost one-third comes direetly from State 
funds, chief consideration will be directed toward this unit in an 
ana!yaill of State and local educational relationahipa. 

PIa\CB OJ' TUB CIn' IN TUB SCHOOL SYSTEJI 

II During the early period of atatehood, in many of the cities, 
the mayor and the members of the legislative body were consti
tuted as the educational authority of the municipality, in other 
words, education was regarded as one of the regular municipal 
departments. "U The detachment of education from the regular 
functions associated with the corporate powers of cities came 
about as part of a more general movement current after the middle 
of the eighteenth century to set up independent boarde charged with 
the responsihility of administering the various functions of gov
ernment. Though many other functions have again been brought 
within the control of the regular corporate authorities, education 
atill ill generally provided by an independent office. 

In all cities of the State the boards of education are, for all 
practical purposes, independent bodiea. The supreme court has 
ruled that city boarde of education are not a part of the city gov
ernment. It 

is itaelf • local school corporation, like every board of school
district trustees througbout the atate, and is, like every such 
board, an integral part of the general school ayatem of the 
mte. It is a atate and not a city agency, doing state and not 
cil;7 work and functions." 

Further, the eourts have held that since the department of eduea
tiOll belonged to the administrative department of the State, it 
h .. full power to manage and control the educational institutions 
of the municipality, and to appoint all subordinate employeeL aT 

In twenty-nine New York cities, municipal government is eon
neeted with the board of education through mayoralty or eounoil 

A AW., II lUI-II. 
M,w.I., If ua, '10, 323. 
.. "Tbia _ ..... ia New Yo'" City at ~ __ ; ill _alo "- 1837 

to lei'; la R_ from 18M! to 1841; ID BOO_ from 1841 to 1881; ..... 
i .... _ of _ oitJM" ,_ ,....._ of cu" 8oA00I A" .. _ ... -. 
Ropon by __ SpoeIal Joillt Oommittee _ Tua_ ..... Retna ..... " 
Logiolati ... Doou_at No. lie II_I, Po III). -
"_ ... B_et __ et ... cu"., ... " ..... at N. Y. a 110 

(18M). 
R B __ ..... .,.,., TO N. Y. 4St om); Da .... Y ...... ., ......... 

If OUW., N_ F .... 86 N. Y. 11' (lSoil). 



176 NEW YORK STATE TAX COJ4!USSION 

appointments. In thirteen cities, the final authority to fix the 
budget (except teachers' salaries) is vested in the board of esti
mate and apportionment. In eighteen cities, the mayor may veto 
items in the school budget, which may be restored by a two
thirds, four-fifths, or unanimous vote (as the law may provide) 
of the board of education. There are twenty-seven cities in which 
the corporate officers have nothing to say with respect to making 
the local school budget." 

Further relationehips between the cities and school districts 
arise through the use by the school boards of the regular machinery 
of government to collect revenue for operating the schools. In 
fourteen cities of the State, school districts are non-coterminous 
with the incorporated limits and the levy and collection of school 
taxes is separate. A few cities, having coterminous limits with 
school districts, separate the levy and collection of taxes, but in 
the majority of cases the two are handled together.'· 

Corporate authorities of any incorporated city or village in 
which a union free-school district is located have imposed upon 
them the duty of raising by tax such sums as the board of educa
tion may deem necessary for maintenance of the school system." 

VILLAGE-DISTRICT RI!Ol.ATlONSHIPB 

Village government in general does not alter the setup of the 
rural educational program of the State. All villages having less 
than 4,500 population are under general supervision of the district 
superintendent and therefore are considered as part of the rural 
system, Villages having a population in excess of 4,500 employ 
their own superintendents and are, therefore, somewhat more 
independent than the ordinary district school." As in the case of 
cities the school boards are independent of village government." 
A current statute provides that any village in which a union free
school district is located shall levy such sums for educational pur
poses as the board of education shall declare necessary. II All 
money raised for the support of education and all money paid 
over by the State to any union free-school district coterminous with 
the boundaries of a village, shall be paid into the village treasury 
and placed to the credit of the board of education." 

II/lqorl of 1M 8poeiGl .1_ a_ill .. CHI 2' .... ,ioft """ __ ,. 
Retrenchment Beotion, Legislative Document No. SO (192O), pp. 29-30 . 
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Bouda of ed-aon in IIehooI cli&lridB wtu.e 1imi1a tGliespood 
with t.bU of an iDeorporaUd eity 01' TiIIat!e are to be e1eeted at the 
~ eIIarter e1eetioa in surh Dlnnieipality, but by eeparatA! 
ballot marked "eebool trustee.. ,- When IIehooI boDda are aoId 
by a anioo free«hool distrirt eoIft1Dinous with t.bU of an ineor
poraUd TiIIat!e or eity, the boDda are to be deliYen!d to the 
lJftIUftr of the TiIIat!e or aty, who IIhaII eount.ersign them and gn.e 
DotXe of ale. Tbe pn ( b from the bonds are then deposited 
in tbe tftUW'y of the ~ 01' eity to the eredit of the loeal board 
of edDeatioD.. -

EDcC&'IIONM. At lilft ... Eso.w8!D .. BI' OooB"tiilB 
Whm.lolm C. s..-- II, _ ... paw .... drDt of the ___ 

eebooI qatftIl in lB39, qitation 11M immediately begmo to m
the eflirieDry of .. booI iDSp«'tioD and super. iaioa.. He hoped to 
lJriD« thia about throcqda the estabI.ishmmt of eoaDty boards of 
Yisitatioa. .&. a reIDlt of his 10000JO ... dlltjom, the Iegieletnre p_ 
Yided for a _ty ... periDtmdftlt and board of 'risitorL ~ 
~ from thew boards led the superiDtmdeut to beline t.bU 
the towD iospeetwa and eomm.iIAoDen were an mrD ry 
adjllDd 01 the systftD.. n ... in 1843 the ofIiees of enmm i-i0n8 
and in"pe.:tor _ abolished and the oftft of towD super intmdeut 
11M ereeted instead. ~ thia __ ad authority of the 
eounty supa intmdmt 11M iDa ~ to the ment that eertaiD 
appd!aw po .... _ p'-d in his banda." 

OppoGtioa ~ to clfttiop in the towiiihipa _ a ~ of the 
_il ..... ' of their p~tms and the aDf;-tiD« of the powen 
01 the _ty. .&. a ~t, the _II IIehooI admin-bati .... UDit 
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intmdmt. By thia -.... the towD super intmdmta apia '( _ 
the eIUrf Ioal eebooI "I" .. -akiDr their _taeta direetly with the 
Slaw.· 
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_ben of the eoDQDDDity aa may be neeesary to provide a per
IIOIIDeI. of me.. n 

In 1931 the supenisors of Westmester eounty were given power 
to establish within the eoonty an edueation distriet to proTide 
tnining of a speeiaIUed nature.... The direetion of the work rests 
in the hands of a boanl of liTe appointed by the supeniBors. The 
boanl is to determine the edorational needs of the district; pro
Tide eIasses for pbysieally bandimpped ehildren; and establish 
TOeation.al aehooIs giring instrod;ion in agrieuIturaI, industrial. 
eommereial. teehni.eaJ., I!IId homemaking subjeeta. The aetu&I 
dirertion of the work is to be earried out by a din!etor of sperial 
eduration who is to be the exeeulive offieer and seeretary of the 
-.unission.. Courses of study are to be approved by the eommis
sioner of edueation, and all teadIen must meet the standards 
imposed by the boanl of ft!!'!D1B. 

THE 800PB OF Sum ActtiuJES 
The State direetly entered the field of higher edoeation in 17M 

when the boanl of ft!!'!DIB of the Unn-er.ity of the State of New 
York was ereated.. The set to establish a ~ syst.em 
in 1B12 made provision for a State superint.endent-an ofIieer 
ebarged with responsibility for the ~ of the aehool fund, 
better orgllniptio'll of the sehooI system, and the adm.inistntioa of 
all matters in eonneetion with the pnbIie aehool Janda. n In 1821 
the ofiiee was abolished and the dnties plaeed on the aeeretary of 
slate." The inereasing impor1anee of the work of the ednntjcmaJ 
division and the fad that the State department ..... engaged in 
other inferesIa made it n ry to erea!e the ofiiee of deputy in 
lSf1" Thirteen yean; Jat.er (ISH). the impor1anee of the State 'a 
partieipation in the eommon-aehool program .. gi_ i1B proper 
~ when a separate deparlment ... organir;ed and the 
ofiiee of superintendent of pnbUe instruetion ereated. .. 

Among the problems with whirh the State eoneerned iIBeIf dill'
jag the formative period of the edn .... tioo.al program .... indneing 
loeal boards to employ trained perlIODJH!I. and providing facilitis 
., that those desiring to teadl might have adequate training As 
early 38 lS34 the ft!!'!DIB 1rel'e anthorized to spend a portioa of the 
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literature fund in providing educational facilities for teachers." 
In 1843 the first State-supported teachers' institute was held. The 
following year the State Normal School was opened at Albany!' 

A State school levy was authorized in 1851 adding $800,000 to 
the apportionment fund as an inducement to districta to abandon 
tbe rate system.. T. The abolition of tuition charges was achieved in 
1867" and granta to localities were greatly increased to make up 
for the consequent deficiency in revenue. The State further 
extended its power in common-school affairs when the town super
intendent system was abolished and district supervisory officers 
installed. In this same period the regents began to exert an influ
ence on secondary education by setting up uniform examinations 
for secondary Bchool pupila. 

The most recent venture of the State in the field of education 
arises in connection with "emergency education." In 1932, $117,-
873 and in 1933, $545,014 were allocated to the State department of 
education by the State temporary emergency relief administration. 
This measure, of course, is primarily one properly classed as relief, 
the object being to care for professional people wbo were without 
employment and to provide educational opportunities for unem
ployed adults." 

The seven and one-quarter million dollars, spent by the State 
department of education for universities, teacher training, and 
other educational institutions," is in reality a minor part of ita 
eduoational program. Granta to the localities for common and 
secondary schools have now reached proportions exceeding $100,-
000,000 annually. This aspect of State participation is of special 
significance 80 far as State and local relationships are concerned. 

So Librariea 

Closely oonnected with the formal education progrsm is the pub
lic library system of the State. Like the structure of the primary 
and Becondary educational system, responsibility for providing 
theae facilities is divided among all levels of government. By a 
majority vote at G .. " election, any public body authorized to levy 
and collect taxes may establish a publio library. It is not even 
neceasary that the subject be submitted to referendum. The same 
end may be accomplished by a vote of the board of BUpervisors, 
common council, board of estimate or trustees of a village, or by 
vote of the town board of any town." A more complete dispersion 
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of responsibility for providing public facilities could hardly be 
imagined. Not only are all units included, but all possible combina-
tions are allowable. • 

In virtually all cases the direct management of free public 
libraries resta in the hands of a specially elected or appointed board 
of trustees having" all the powers of trustees of other educational 
institutions of the university."u In the cities they are appointed 
by the mayor and confirmed by the common council; in counties, by 
the supervisors; in villages, by the village trustees; in towns, by the 
town board; and in echool districts, they are elected by the legal 
voters. 

School libraries are under the supervision of the educational 
department as are the other free circulating libraries of the State. 
However, it is more or less of an independent system. Except in 
those instances where no free public library exists, the achool 
library is to be kept in the achool building and made accessible 
only to students. When no free public library exists, the com
missioner of education may preacribe rules regulating general use 
by the public." This 1aek of coordination between the efforts of 
the achool library system and the general library of the city has 
been pointed out in previous counections. 

In the majority of cases, however, the bodies are independent 
and there is a tendency on the part of the city librarian to 
pay little or no attention to the library requirements or needs 
of the achools, and a tendeney on the part of the achools to 
develop their own libraries withont the aid of the public 
library .. -

As in the general field of education proper, the State bas extended 
its anpervision over the activities of the localities in the matter of 
providing library facilities. In the first place, authority bas been 
given to the regents to establish library extension service with a 
broad grant of power including the encouragement of the exten
sion of service; the promotion, or!!8Dization, and anpervision of 
free libraries; and finally, the offering of information, advice, 
assistance or instruction. IT If the local authorities become negli
gent in providing anpport for libraries aided by State money," the 
regents have power to draw np a bill of particulars, indicating 
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what tbe board must do to satisfy tbe requirements of the State. 
If, in due time, the request has not been complied with, the State 
may remove the defaulting trustees and appoint others, close, 
or transfer the equipment of the library, as may appear esp&
dient. II All &Cbool libraries must make their purebases, keep their 
recorda, and provide for the safekeeping of the boob in accord
anee with the procedure laid down by the department of eduea
tion." All mUlleuma or libraries other than &Cbool librariea are 
to make out reporta aa required by the State department." 

4. Stale Support ror Education 

CoIlIlON SCHOOlS 

Financial assistance has been the principal tool employed to 
achieve tbe degree of centralization in &Cbool administration exist
ing in New York today. The foundations for this central source of 
revenue were laid wben provisions for aebooling were still a private 
matter. Tbe State in tbe eigbteentb century was .. rich" as far 
as unappropriated landa were concerned, and it was out of this 
wealtb that tbe nucleus of State aid grew. 

Following a proposal of the governor, tbe Legislature in 1805" 
supplemented the enactment of 1786 setting aside one lot in each 
town.hip for .. gospel and &Chool" purposes," by appropriating 
500,000 acres of the public domain, proceeds from wbich were to 
be distributed for tbe support of common aebools. 

Tbe revenue from tbis fund, plus the proceeds from the litera
ture and United States deposit fund. coustituted the sole source 
of State aid for aebools down to 1851. witb tbe exception of an 
annual State IIT&nt of £20,000 during the period 1795 to 1800." 
and occasional lotteries between 1800 and 182L From 1800 to 
1814 tbe State waa virtually inactive. as the accumulation of 
interest from tbe common..school fund was not large enough to 
meet the requirements for distribution. Apportionments were 
lOOn to be made and it was neeessary to organize some sort of 
administrative machinery in the localities to represent the State 
in ilB educational activities and account for the employment of 
State funds. Thus the district aebool system and the office of 
State superintendeut of instruction were created in 1812. In 
1814 the first allotment to the localitiea waa made out of the 
reet'ipts from the commou..school fund. These receipts, plus the 
funda raised locally and the rate billa, provided the aoIe source of 
revenue for aebooIs until 1851 when the Legislature passed an 
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..,propriatioD of ~.ooo. - This tax of a flat SWIl was ehanged 
to a three-quarter mill lAy in 1856 gnelly m..retiing the amount 
of aid given to the support of srhooIs.. .. 

This, in brief. has been the history of the ema gEike of the State 
into the field of ~ ~ dfi'eJop__ It stilI l""N'm. 
to DOte the absolute and relame impor1aDee of u.- _tributiws 
to the administrame demopmeut _I_potu,. 1ritJo the pvtrth 
of State grants. 

Si:roxnur Scuoots 

A manifest interest in tile d..mopmeut of arademies by Stale 
sopport appealS eulier than in the NSlI! of tmn_ ... hook When 
the unhelsil] .-as aeatrd in 118-4 the ~ts ..-eft authoriJred to 
hold funds to ~ ....... for the beJMofit of the __ """""00 ~ .. 
.As in tile _ of rommOil ... hools, the Nrly vets to arademios 
"'O"sisted main1y in ~ aside pu~ Jan.is to ~ applied lowani 
edoeatiooaJ. support. The first mon in this dirftotion .,.,.urred in 
li86 wbm the SOh":OI ~ was ~ed to lay out aupp ..... 
priatrd lands into toYllihips and Sd &sid" tW"O lois 0Ilt' of w-hida 
.-as to ~ ....... fIR" the supp..-t of ··literatuM.'- SiDee the 
adoptioa of the Constilutioa of 1846 the ftIIPJoy.eat of the fUDd 
has been ~ed to the snpplR"t of aea.lemio!s mgagt"d in traiD
ing teadlers..-

1l0DeY appropriatioos ................ in supplem niD« the fUDd5 in 
the yar that the litt"rahD'e fUDd .-as aeaml. Ia 1~ the 
be "n:r.-as authoriJred to pay to the ~IS out of anappn>
priated IIlOIlE'y in the be......,. the SWIl of £1.000 to aid Columbia 
C~ and tbe ~ until the rt'TftlDe frooa !aDd anor--", 
was availahle. - These aIIo..-.- ,...,.... ftDnI1!d and iDa. t ill 
1m wbm f2.25O .-as d ...... ted to Columbia c~ for a period 
of fire years, £1.500 of wilidl .-as to ~ used f<lt the ....ml~ of 
wademies and the .......mder to ~ applied towani tioe pa,--t of 
professms' salaries." III 18:.'6, $6.000 was ..,propriatoo fot the 
use of aeademies; 1530, $10.001; 1"'\3, $l2.001; lMa. t-W.OOO: and 
by 15..'18 the grant .-as iDa d to an amount in e:u.es of $:!OO.-
000.'. Bey1IIId this date it is cliJDrult to ~tiat" ~ the 
aJ!MIUDts appropriated fIR" ,.,.,.,_ and ~ """"ols ~ 
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legislation dealing with apportionment provides that certain of 
the funds under the caption of "common schools" are to be used 
for purposes which unavoidably are of benefit to the secondary 
Iystem as well.'·' The two methods of apportionment became still 
less distinctive with the adoption of the Cole Law of 1925 when 
the major part of State aid was to be apportioned on the basis of 
elementary and academic teaching units.>·' The last step in oblit
erating the lines of differentiation came about in 1930 when the 
.. academic quotas" and the allowances for books and apparatus 
were discontinued.'" On account of these overlapping relationships 
and the method of State reporting, the following discussion of 
Stats aid will include both common and academic branches. 

IMPORTANCE 01' STATE .Am 
It is estimated that between 1796 and 1825 $13,301,000 was spent 

in New York State for common schools. Of this amount 7.22 per 
cent was railed by the State, 28.41 per cent was raised locally by 
taxes, and the remainder, 69.37 per cent, was raised by means of 
personal contributions.'" A graphical picture of total tax receipts 
for primary and secondary education and the growth of the amount 
contributsd by the State is shown for the past 104 years on the 
semi.logarithmic chart (Fig. 12). Beginning in 1830 with total 
receipts of $619,000, the amount has grown until in 1932 it reached 
a peak of $832,394,000. Periods of more than normal growth in 
the appropriatious of the State are evidenced between 1850-55, 
1865-70 1915-21, and from 1925 to 1982. The first of these was a 
result of. a move on the part of the State to discourage the charging 
of tuition. The second grew out of abolishing the rate bill system in 
1867 and an attempt on the part of the State to make up the 
deficit in the local budgets as a result of cutting off this customary 
source of revenue. State contributions grew at about the same 
rate as the total until 1885 when local expenditures began to grow 
much faster than revenue from the permanent ecbool funds and 

·i,~ 
101 An example of lu('h a eonditlon is to be found in the ·'supervi8OJ"f quotas.., 

Thl. provlsloll Introduced b1 loglalaU ...... ctm ... t In 1894 mad ..... allow
..... 01 $800 to .. ell cit1. to .. ell vlU_ 01 6.000 population. and to UDioIl 
fne-acllool dlltl'iob 01 the __ population omploJiq auperill_eato IIAo. • 
.. 660. P. Illlll). It .... til. ill"'ntioD 01 the framen 01 tho 1lllioa f_ooI 
•• t, h"""ver. tIIat all mOl101 .ppropriated to til. 00Dl1D0Il ocllools ahould bo 
.pplled to dopartmOllto bolow til. academic! lent. ... d that all 11101101 from tho 
literature fund, or otherwise appropriated for the IIOpport of '"aeademiaaJ lIt 

dopartmento. ahOIlld bo applied to tho la_ (i6i4., 1863. e. 433). Tho .ddI. 
tlonal toacllen' quo ... introdnoed In 11120. wbiell an 01_ as • part 01 tho 
oom"'-001 fund. took ill'" ...... nt tho maiD"'_ 01 • Ilip ocllooI 
IG. D. Strayer ... d R. M. Hala. I'M p' .;,.., __ .. 1M 8,.,.., 
N_ Y .... (N_ York, 11123), pp. _100). -

, .. ""- e. 175. 
, .. 'hi.. ... 171. 
'01 So ........ cop. oiC., po 1 .. 
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appropriations by the Legislature. It was not until 1920 that the 
State increased ita ell'orta to appoint where the contributions bore 
a position of significance corresponding to that in 1885 and 1890. 
It was at this time that the State aet about to raise the atandard of 
teaehera' aalaries. Between 1925 and 1932 the contributions of the 
State were again increased with the objective in view of bringing 
about a more equitable diatribution of the educational cost through-

TABLE 31 

LoCAL TAl< lboCBlPft lOB PuBLlO SCllOO"" ... Ns" You AlI]) ..... DOVll'l'S1J1'PLIIID 
BY .... s.... ... , 181'-19M" 

('1'houaando) 

LoeaI T .. St. .. Per eat. 
Rocei to Contributiaa. of s .... 

Gncl:::!i:. Ond~ ToW Contribuu.. 
Bote Billa) Fedor&! Aid) toT .... 

1814 .•.•••..••.••••.•...•......•.... .......... S48 . ......... ........... 
1820 •••••.•.•••....•••.•.••.•••••••. .......... 80 .......... . .......... 
1825 .••••••••••..•.....•...•...•. ". ..... 'i5ii 80 ···· .. i6i8 ·· .. ···ia:; 1830 .••..•.......••••••. _ •.••.. _, ,,- lOll 
1835 •••••......•.•...•.•.•••••.•.... 1139 100 738 13 .• 

J8tO .•••••••••••••••••.•.••••••••••• 867 27_ 1.142 '4.1 
1845 •••••..................•...•.... 958 27_ 1.= ".1 
1850 .•••••••••••••.....•......... ". I .... ... 1.866 16.' 
1855 ••••.•.•.•••••.••••••••.••••.• ,. 2 ..... l,llO 3.646 31 .• 
l8IIO ••••.•..•••.••••••....••.••••..• 2.438 1.320 1.758 36.1 

1866 .......•.•.....•••.............. ",158 1.3'10 1.535 24.' 
1870 ••••••••••.....•••...•.•••••.... 1,847 2.402 ..... 28.' 
1875 .•••••...••••.•••......•.••.•... ..328 2.800 ll,l28 ".1 
1880 ................................ 7.'" I .... 10,(M9 29 .• 
I .... .............................. 8.712 3,001 11.713 .... 
1890 ................................ 13,401 3 .... 11,9011 ...7 
1895 ................................ 13,861 3.857 17 ,723 :n .• 
1900 .•.••••••.•••.•••.•...•••...•.•. ...... 3,858 28 .... It.' 
1005 .....•.•.•.•.•.•.•.•.•••.••..•.• 32,7US 4 ...... 17 .... 12.2 
1810 ••••••.••.•.•..••....••.••.•...• M.Ul _.2117 M.na 10.7 

1015 .•.•••.•.•••.••••••..•.••••..•.• eo.317 1,078 18.395 '.2 
1920 .••.••••••••..••••.•...••••••... 80,031 12.M7 102.878 12.6 
1921 ••.••••..•..•.••.•..••••••••••.• 112,<133 33.118 148.052 ".0 
1922 ................................ 129.680 315.571 161,251 22.0 
1923 ......•........•......•......... 132.783 38.3110 171,183 ".4 

IOU ..•....•....•...........••...... 139.117 to,1OU 1.,..280 ".4 
1925 ••.•.•.••.........•.•.•••••.•.•. 148,383 tl.371 188,740 21.8 
1921 .•...••••••••.••.•••••.•••••.••. 158.425 fa,531 201.851 21 .• 
1927 .•••.•.•.•.•.•••...••••.••••••.• 180.712 M,IU ....830 22.7 
1808 ...... ·············· ••...• ··.··· UN.ll' n,ll3 _.227 17.1 

1929 •••••••••••••••••••••••••••••••. IU,_ .,. ..... 292 ..... 27.0 
1930 .••..•••.•• · .•••..•••••....••• ·• 220 .... .. . .,.. aog,748 288 
1931 ••••••••••••..•••.•.••.•..•••.•. 222 .... 80,1151 321.527 10.8 
1932 •••••••.•••• · •••••••••.••••••••• 228,101 101.2'93 332 ..... 31.' 
1933 ••••••••..••••••.•.•••.•..•••••• 180,058 IOf,271 30<.230 24.' 
183& ••••••.••• ••···•······· ...••.••• 18O.au lOil.W 302,7W1 34 .• 
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out tile State, and the fq1IAliation of ~ opportunity by 
~ the standards of DDuut'tioD. in dbt.t ida ~ with 
_ditiona of limited ft!IIOIlI'<eS. ~t poIieies made _ 
....,. by the bosi_ ftUI!ISioIl beginning in 1929 has euJ9I!d at 1f8St 
a tftnporuy 1If't-ba"k in the nte of grcnrth of State aid for publie 
8thooI support. Bad the existior aeMduie of n-eues beea foI... 
loftd the ..,bool b~ for State aid in 1932-33 .......td ba"" beea 
about $107.800,000"· instead of $1Ol,..."1l,ooo,'. the a_ -...ny 
appropriated.. 

Not O11I.T is it important to bow the relationship -..hieh the total 
UDOUllt of State aid bars to the total __ and B! m • ..,. aohooI 
bills of the State, but it is also important to DOte the relationship 
~ the UIOUIlt that the State _tributs ad the &IIIIOUDt 
niso:d for erbool mppoat in the n.rioas _tious of the State. 

Table S3 ~ that ia 1930 tile State's share nD«ed m.. 23.3 
per _t in N_u _ty to 162.1 per _t in Delawue. Tea __ 

... ftirtinlo -'_ ..... ., lAo ___ "'''''' ' (laI). 
I. III, 

... See TaWo IL 
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ties ftreived an amount from the eentral government that waa Iesa 
than half as great as their own eontribution. On the other band, 
twenty~e of the fifty~ight eounties received more from the State 
toward the support of schools than they levied in that year for 
aehooI porpoaes. The geographical position of eounties falling 
within eertain State-aid groups is set forth graphically in Figure 
13. In general, the eounties foreed to rely largely on their 01l'll 

resourees are those ranking first in an array acoording to eeonomie 
meaus. ... 

TABLE 12 

fUm> .... Bum Au ... 'hDa LoCAlLY x..... .... EDv.,._ .. NIIY Y.,., 
1930" 

l~. __ .. w-. ... ____________ _ 
2 ______ 1f ' ____ ••••••• _ 
s ...... Ezie •••.••••• ____ •• ___ • 
.... ____ . N_ Y __ •.••. _ •••.... 
.5-. ____ 91111folk.. •••• __ •••••••••• 
eo._._. lIo.roe ___ . __ .•••••• __ . 

t::::: t::~:~:::::::::::: 10 ____ ._ ~ .. __ ••... __ .... _ 
D. ___ ._ ~ .• _. __ ..••••..• _ 
!S.. ••••• 0 ' __ • ___ ••.• __ .. 
13... _____ B_1rn= no __ ._._ •••• • 

14.. __ • _ _ Claeida.. ••• _ •••••••••••• 
u...... 1Ioddoad .•••••••••••••• Ja.. •• _._ v.. '7 ______ •.• __ _ 
17 •••• _. P , __ ••••••• , •••• 

=:::::: e-_·~:::::::::::::: 
21_. ____ ~ .• - •••••••..••• 
D. ___ ._ C _ ... ___ ..... . 
23 ••.••. ee.-.............. . "no ... C _ ••••••••••••. 

5-_ .••. ~.-.--- .. - ... - .. _._. __ • ae..:. ..•.... _ ........ . 
........ S--.............. . 28.. ____ • Oamrio_ •• _ ••• ____ ••••• 
........ -. .............. . 

" __ <l ... _rae 

21 .• 1.1.. ... T_ ............ . 
23.1 aI ...•. ~ ......• _._. 
_.0 11._ ••. B~._ ....••.•. _ .. 
3D.8 D ..... Cd~._ •••• _ .•. _ •• 
31.4 31 ..•.. ~ .•••...•..•.... 
33.7 ai ..... 11".,.... ....... _ ...... . 
41.1 •..... FuI~ ....•••••...•... 
0&5.7 n ..... ~ ............. . 
-&5.8 38..... &e.ba. ......••••• _ .. . 
41.2 •••... 8L 1.-..-.. ......... . 
D.J •..... ~ ...•..•.....••••• 
:i3.. 41 ••• _. E..eE. .•••••...••••••• 
55 .• · a._ ... L' ... _ .•.•.•.. 
58.2 G ..... C1:ia"-•• _ •••• __ •••••• 
SI.4 M •••• _ C.JI'WIIa •• _ •••• _ ••••••• 
58.' 45 ••••• ~ ..•. _ •.••••••.. 18.. ___ . __ ~ ....... _ .... _. 
n.O D. __ .. G ............ __ •••• _ •. 
'11.4 ....... yasa... .•••••••.••••••• 7J.J __ •••• ~._ •• ___ .. ___ .• _. 
72.4, » ..... M~ ......•...••.. 
74.1 "I. .... 1f~ •.•• _ ••.• _. 
n .• m ..... W~ ••.••••• _ •••• 
7'7.01 $1._ ••• LewiI ...•••. _ ••••••••• 
81.1 " .• _._ n .... ___ ._ .... 

tf ~ .. t::::::1 ~::::::::::::: 
iII.S S1 .• _ •• 1'Jcca ....•. _ •• __ . __ •• _ 

....... ·····I~············· 
_T-. ............. 

.... .... .. .. .. .. .. .. .. .• ... .. .• 
UN .• .... 
11».' 
112.1 
111 .• 
UI.7 
1%1 .• 
112 •• 
Uf.l 
1>4.5 
128.1 
130.1 
134.1 
137.1 
147.7 
148 .• .... .• ...... 
W.I 
......1 
".1 

• _ See Dha. pp. !71 «". fOl" a d ........ of fOIIformjtJ of the State aid p"" 
sr- tD IoraI 6!dI alrility. 
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The change brougbt about by the depression years is indicated 
in Table 33. In 1933 only six connties received contributions from 
the State amonnting to less than half of the amount levied locally. 
Ten connties located in the north·central and south-central portions 
of the State received more than twice as much as was levied locally 
for school support. The ratios prevailing in the various connties 
for this year may be compared readily by observing Figure 14. 

TABLE 33 

Ra.'l'IO ow SuTB Am '1'0 TA.XB8 LoCALLY LwVIZD lOB ED'O'OATIOW IB' Naw You, 
1933' 

1 ..... . 
2 •.•••• 
3 .•.•.. •...... 
6 ...••. 
6 ..... . 
7 ..... . 
8 ..... . 
9 ..... . 

10 ••.••. 
11 .•.... 
12 •••••• 
13 .••.•• 
14 .•••.. 
16 •••••• 
16 ..... . 
17 •..••• 
18 ..•..• 
19 .••••. 
20 .••••• 
21 .•••.• 
22 .•.••• 
23 ..... . 
240 •••••• 
25 .••••. 
26 ..... . 
~ ..... . 
28 .•..•• 
29 .••••. 

Westch_ ............. . 
N_a ................ . 
Ne-york ............. . 
Sufl'o&. ...........•.•.. 
Mollf'Oe .••....•...•.... AI...,. ................ . 
Erie ..........•.....•.. 
Putnam ..... __ ._ ...... . 
Bchenectacl:r •••••...•.•. 
BrOOIn8 •••••••••••••••• 
Hamilton .•••••......... 
lIDeIdaod ••.••.•.•.•..•. 

r:.!!...~:::::::::::: 
Niapra ...•...•..••.•.• 
Dutch_ .............. . 
Ono&o .•••••.••••••••.. 
Warrm •••••.•.•••.•••• 
Oneida ...•••..•........ 
Ch>oodaoo •••••••..•.••• 
Chautauqua ••.......... 
GeDeeee .••.••.......... 
Samtop •.•.•...•..•.•. 
8eaeca ................ . 
Tompkiall ............. . 
Fulton ........•.••.••.. 
CbelDUD8 .............. . 
Ontario •••.•......•.... 
Jed'fI*IIl ......•.•.•.... 

Ratio 01 
State Aid 
.. LoaJ 

Tueo 

27.1 
32.0 
311.0 .. .. 
fO.a ....1 .. .. ... .• 
113.1 
M.' 
7O.a 
75.1 
77.' 
87." 
87.0 
93.' ... a 

100.5 
107.5 
109.& 
112.0 
118.3 
.... 0 
127.' 
128.0 
128.& 
128.8 
....7 
1at..2 

30. •• •• Su11.ivab •.••••..•••.••• 
31 •••.• Columbia ............• 
32 ..... 0_ .............. . 
33 ••••• Ulater ............•.... 
M..... W&lbinctoD .......... . 
35. •••. Cattara __ .....•.•..• 
36 ••••• Wayne ...•••..•...•••• 
'81. • . .• Livinptoa ............ . 
38 •.••. Cortland ...•....•..... 
39 ••••• Cayup ........•.•.... 
40 ••••• PranJdiD ••..••.•.••..• 
oil ••••• E.es ................ . 
012 .••.. Greene ...••...•.•....• 
i3 ..... BerIrim ............... . 
44..... Allegany ............. . 
45. • • •• 8t.eubeD ...•••.•.•••..• 
te. . . .. CliD ton ••••••••••.••.. 
47 ...•. yatel ................ . 
48 ..••. Wyomiq .•.•........• 
D..... 8L W1n'8DeII .......... . 
50. . . .• Madi.oa ......••...... 
51 ..... OSWeso ..•..•......... 

~::::: ~~.:::.:~::::::::: 
65 •.•.• Cbeo.aap ............ . 
66..... LewiI. .......•......... 
57 ..... Tioca ...•............. 
68..... 8chu,ylar •••.••.. 

-A __ aq.c1l/i£M &at. r.s C 'ri_, 1131, TaI* 33, pp. 334,. m. 

135.7 
137 .1 
143.7 
145.1 
163 •• 
153.1 
150.2 
182.2 
180.1 
172.8 
173.8 
17 •. ' 
17.5.7 
178.8 
186.1 
lau.' 
188.8 
191.2 
187.' ... .. 
S16.' 
217.3 
227.6 ..... ... .. 
261.. 
2M.' 
27&.1 
331.3 
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c_. d"""~ out with a system of edoea.tion 
1na.......J al-s entirely by priTat.e euatributioDs aDd p.psjn~ pro
~ 'vely to a ~ -.rbere the Su1e eontributa about a third of 
doe ~ pu.btie &ebooI bill, ODe wou.ld Datu.rally ~ to Bee mg
nm.,.nt ~ in the philosophy 1IJ1derlying State suppo<t aDd 
eoatroI.. .As doe «JDdItioa of die arts has ~~ and the resowues 
of the State haft ~ dt'vdoped., __ ob~ haft ewlved aDd 
fDlphms has ~ frc!!IIIl one to aD<ltha- as the exigeleies of the 
day d~ The.mef objeeti_ wt.idl ha .... appeared at OM 

tDoe ar .!!JC!!ItJwr, or ~, an: proTid.ing-"~ reIief," 
stimulation of IoeaI dl'ort, altDSion of Mministnti.... e<mtrola, 
equaIUa ..... of tax nres, equaJiz;otim of edGtatiooal oppommity, 
..... the ~ of the tax hu.rdal from the hOOfen of real propet ty 
to odJso ~ of tlapayen.. 

It is apparent that the objertms as aempli1ied in the .....thod 
of *P!K*'joo~ the first State f1IDds for 6_"_ Beboob W"l!J'e three 
in nu.mber. FD"St 11"115 that of"~ reOef." This lIOrt of objee
tNe is .........m..J wirll a ~tioa of lId!ooI support eonDn.d to 
JoeaI _unities in the .... iOWest __ The State made DO 

~ to _tain the adequ.ary of the BUm!! it appottioMd 
~ with what .-as raised Ioeally but. rather, the grant ..... 
6 . Vroed SIl'YlJy as a ~. 1» 0... ~ say that tb.is situ&
tDt p1"E"'8iled in Xew Yorlt ... ~ as the .. rate hills" YUI! eon
~ The State 11"115 .. ~ a eantril:lutiaa, ~ to the Ioeal
iDes the ~ of ~ the ftlI!I&iDder in any way that 
they tJw.qpt apedient. Ia the first apportiomnent a<t of 1795 
it is al9it eTidmt that there ....-e two oth<!r objtotti ... ~ that 
of ~ ft2ief. .-:/y, sriwmlatinn of IoeaI dl'ort aDd the I!UI'
eH of _ ad .. mistratiTe turlttul The first of these end. ..... 
SlIU."ooht by ~ that State ~ ....-e to be a.-allable to 
'11!09! ",,",:ties ~ a sma equ.al to ODe J",lf of the al1otmI!mt made 
by the SDte. The -.i .-as to be ~ by &ripula~ that _ 
fImds __ to be anilable if the ....-al f:hanoeur of the teaehrr ..... 
... sotisfaffl>ry, ar if the ti!nIl of aebooI ..... _ of appropriate ............ 

Xo _ ob~ 8pJWalll in the apportiaouDem of ~ ftmds 
1IIItil the .oo.dle of the ~t1t <adm'y. 00Bdiri0m Wl'r'e 
~"'I!d ..;m respect to the ~ __ Ill to be turIIrihuted by 
the Slate ..... the Ioeolities aM the ~~ turlm>is Wl'r'e 
.. ,; .... w aDd ~ but ~ in the __ in .. hidl 
it is ~ of tDiiay ..... ankDowll. llethods of raKinr lftSue 

for seAool" P*'JlO!I"S ....t d<-rioes for 8p!M*W" .... t, ~ to 
to1oe _ ~ ~ to equalD:nina., apptm' sbortly aiUr 
lSiiO. Befure ~ _ the ~ etw-s iDtJ'od~ this _ 
d t, it say be...n to.....;&r wUt the tnw "equaliDtinn" 

:)IfoF_ R. ~".,~ eaI ~ .. '#' r.;Jn ... ~Jw ~ F:.. ..... ... 1" r __ .-. 11011, p.lft. 
u.a,.....~a 
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connotes. It has a two-fold meaning. In the lim place proponents 
of this program want the State to insure a tolerahle minimum of 
facilities to all the school population within its jurisdiction. The 
other aspect of the matter relates to tax burden. It is held, e.g., 
that providing equally good facilities should impose equal fiscal 
burdens on all citizens in relation to their taxpaying ability. A 
program of this character involves essentially the following: 

(1) A local school tax in support of the aatisfactory mini
mum offering would be levied in Bach district at a rate which 
would provide the necessary lunde for that purpose in the 
richest districts. 

(2) This richest district then might raise all of its school 
money by means of the local tax, assuming that a satisfactory 
tax, capable of being locally administered, could be devised. 

(3) Every other district would be permitted to levy a local 
tax at the same rate and apply the proceeds toward the cost 
of schools, but-

(4) Since the rate is uniform, this tax would be sufficient to 
meet the costs ouly in the richest districts and the deficiencies 
would be made up by state subventions. nt 

"Equality of burden" as the term is used by most writers in 
the field of educational finance means, in the strict sense of the 
word, equality of e/!tclwe tax rates on general property. Thus 
equali&ation is introduced into the program of aid as soon as the 
State b~!rins to lay a property tax on full-value assessments. In 
1851 a State tax was imposed by the Legislature ($800,000) for 
tile support of common achools."a To the extent that this amount 
contributed to the support of the educational system, it had been 
achieved by an equal rate on all property. In this same act "need" 
was taken into acconnt in a more articulate manner in that part 
of the funds were to be apportioned on a district basis instead of the 
usual popUlation criterion. As the "teacher unit" recognizes that 
adequate support for a achool cannot be ueertained by allotments 
on a per pupil basi .. 80 the district quota as a measure for an 
apportionment of part of the lunde was a move in the direction of 
"equality of opportunity." As a reeult of these adjustments the 
city of New York paid $129,973 to other eounties for the support of 
achools in ('ness of what it receiVl'd from the State distribntive 
fund.'ll "Equality of opportunity" was accorded eonsiderable 
reeognition in the thiuking of the edut!&tors of this period. The 
State superintendent in his rt'port for the year 1853 set forth his 
point of view in the following statem('nt: 

U the property of the State is required to snpport the 
education of the Stete, it follows, that the benefit reeciwd by 

lU s~ aDd JIai& ....... ~ P. IH. 
ua.r.-. .. 161. 
114 ,.... s.-....".. Fill .... '" AuuoJ lWport .. the s- U-tioa ~ 

-I, .8.t (l1Ill1. J,-
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it being everywhere the same, its burthens should in like man
ner be the same. And another important principle came into 
operation. When the State determined that education should 
be supported by public contribution, it gave to every citizen 
a common and equal right to the benefits accruing therefrom. 
The spirit and theory of the law was, not to aid parents in 
educating their offspring by dividing a particular sum of 
money between them, but that the State should assume the 
whole expense of such education, and raise whatever sum was 
necessary therefor.'1S 

From the time of these early gestures toward equalization as the 
term has been defined, the revisions of the law down to the time 
of the enactment of the Cole Law were all directed more specifi
cally toward the achievement of this end. In 1856, the district 
apportionments were changed so that every district where two or 
more qualified teachers were actually employed was entitled to 
as many district quotas as there were teachers.ll' In 1881, the 
usual amount of one-third which was apportioned to the districts 
was changed to one-half.,n "Need" was further reeognized in 
this act in that the other half was apportioned on the basis of 
average daily attendance, instead of the usual basis of population. 
Improved administration was sought in 1894 when grants amount
ing to $800 were oltered to certain districts on eondition that super
intendents be employed. '" In 1903 the ability of the various dis
tricts to support their school systems was taken into account in 
the apportionment. Districts with a valuation of $40,000 or less were 
given $150, while all other districts and cities were allowed $125. 
In both cases $100 was granted for each additional teacher.'" The 
State set about to raise the salaries of the teachers in 1920 by pro
viding that "additioual teachers' quotas," were to be allocated 
according to 8 ed valuation or population.'" The most recent 
move towards equalization occured in 1925 with the enactment of 
Cole's Law.l1l As the law stands at the Pn!llent time (1934) every 
school district in the State is entitled to $1,500 for an elementary 
teacher and $1,900 for a high-sehool teacher, less the equalization 
levy, provided a minimum local tax is imposed for ""hoo! pur
poses.'" 

11S lMi.... P. t!8. 
ueLA ... eo J 80. 
11" I~ e.. 4H.. 
". ~ e. $56. p. lUIS. 
"'niL, e. 598, p. 1--
'-lbid... e. &Ill. In eM ea.te' of oar-te.daer dUtrirta tM ~Dts ~rirfcl from 

fiOO for ~ "tritIt TaluatioDa ill _ of SIOO.OOO up to .......... t 
detenttiDod by addiag aoo for _ atile SLOOO ........ SIOO.OOO yal_tioe 
ill di.otri<ts haYiag aD .........t Yaluati .. of SIOO.OOO 01' 1000. fa tho ..... of 
eitieI. tho apportioouDeDt ... made to nry witlt tho popuIoti..... Cit ... of .... 
_ daiB witlt a popuIotiOll of _ a millioa ....... I!i- f600 pot' ladoer 
raal!iD8' d ...... to $300 for .... 0tDaI16 dtiea of tho State. 

121 1.iL, e. cr.5.. 
."" 84 __ IA~ t 481; a. iafr-. po 211. 



Tbf. program of the State in the equalimtion of edueational 
opportunity has been made more artieulate by the n!IDOval of 
many ton1Iining elrmenta in the apportionment formula. At the 
~ of the Strayer-Haig report (19"23) there were thirteen eriteria 
......tjriooing the appoI1ioDment of aid.. .... In 1930 these provisions 
_re simplified by elimiuatiug di&trid quotas; teaehers' quotas; 
additional teaehel'S' quotas; aeademie quotas for books and appa
ratus; and speeial quotas, ineluding physieal training, &eurieulture, 
Ioomemaking, DllI'SII!II, medieal inspectors, dental hygienists, Dutri
tioGi5ta, other health employees, and for teaehers of BpNial eIassos 
of _tal and pbysieal defeetiTtos. dO It .. pointed out in the 
S!ra:rer-Haig report and also in Hr_ Mort's report of 19"M'" that 
~ for dfort and eqll8ligtim are diametrieally opposed and 
mutually inr<wmst .... t. It is Dot improbahle that the inftu._ of 
thfw writinp is in part iESpOllSlole for the simplifiration of the 
sppoI1ioDment formula, the dftlaration for the .. equaJjgtion .. 
priueiple. and the impl_tation of proeedurea in a way that it 
eaD in a IIIMSIlJ'e be ~ 

It is within the last d~e that another objertiYe has he",,,_ 
more ... _ prominmt in the matter of Stale aehool BDpport; 
iWDeIy, the IIhifting of the burdea from the holders of real prop
.. rty to other eIassos of pei'SODB with tupaying ability. The State 
has d...-eIoped many Ut'W and lueratiTe -...os of reftIlDe Dot 
relalfd to ~b\@ .....,..tla as a me.sure of eootributioaa.. These 
Dt'WeI' -.sideratioas UTe, in reality, ~_ out of ~ 
that real property is Dot an adequate measure of tauble eapacity. 
Speeial -wderatim of the problem of to reli .. f, that is relief 
for real plOpen .. , .. made in the reeeut study by Hr. Mort for 
the Commi-ion for the BeTisioD of the To. laws in ita 1932 
I't'port. Kr. Mort ...... : "Finally and of DO -n d~ of 
importaDee has been a -wderation of the potE'Dtiai dfeet of _ 
aehool aid as a MirJe of loeal to relief in ~1ll'reDee willi. the 
8Opport of a aatisfar10ry fd_tional ProtmUL" ... 
T~ the p..u..,iple of equaliAtioa has heeD adhered to willi. 

iM ....... tmaeity .u- the _t of the Cole law of 19"Q, 
and thou,.ts ......,. of the old qUOlas UTe heeD reoeinded.. yet ODe 
mllSt awall tJaat there are many typea of distrieta, and theae _ 
do _ apply to all in the _ 1iIailDt'I'. The eIaaul!'!B ina~ted 
ill 1930 do _ apply til ftIltrai rural and <OIISIIlidated distrirts.. 
Transportation qUOlas are atill available to tIKwoe distrirta uTiug 
aradt'mie pupils reeeiTiug ~tiou in another distriet.. Also 
IMft ...,... ..maia iIIIOdi1i<atioas aJf"'lin« the ..... t:raetintt distrirta. 
T~ Sol _ fon.la in a 8Om_.,. ........... the kinds of adminjstn-
ti'l'e units and the typea of apportion ...... ta allotted to MC1 The 
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TABLE 34 

TTna 01' APPORTIORllllNTB MAD. TO VABIoua AnKlNI8TBATIVII U!fI'1'I!, 1930 II 
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retention of these old quotes in the enlarged districts indicatee 
clearly that there are still other objectives operative in the school 
apportionments besides equalization. Inducements are held out 
to stimulate the formation of larger districts, and, also, special 
aids and general equalization grants are conditioned upon the 
locality exerting itself within certain measures. Any locality fail
ing to levy the required 5 mills will find that in the course of time 
its State apportionment will decline until it reaches the minimum 
amount provided per teacher nnit.'11 

860M1dary Bc1r.ooZ..-In general the same set of objectives have 
been present in the program of aid to secondary schools as those 
that appeared in the elementary division. The first objective to 
appear waa that of granting" general relief." The regents sought 
to accomplish this objective by making distributions in accordance 
with what appeared to them to be the greatest need.'·· This 
attempt to render "general relief" waa later measured in terms 
of the number of pupils attending, or the number of pupils eom
pleting certain prescribed courses of study and satisfactorily paaa
ing the examinations prepared by the board of regents.'18 Stimu
lation of local dort appeared in 1834 when provision waa made 
that the regents would make appropriations for school supplies on 
condition that the individual academies spend a like sum .... Almost 
from the inception of the academic system, it waa recognized as 
an important adjunct of the common school system, in that it must 
be the chief agency for training teachers. As a result of this 
general feeling of dependence upon these institutions, a legislative 
act of 1838 stipulated that any academy receiving as much aa 
$700 from the literature fund must establish a teacher-training 
department.... Equalization appeared much later in the appor
tionments made by the regents than in the caae of the common 
schools under the superintendents. In 1895 provision waa made 
that $100 should be granted to each school of academic grade.'88 
No other action waa taken of importance with respect to grants of 
this character until 1925. The Cole Law included secondary 
teachers in the hasia of apportionment, taking into aceount the 
faet that the costs per teacher unit in a secondary division are 
higher than those of common grade.'88 

OBlOOBAPBlCAL DDmUBtmON cw SrAD Am 

Since so much of the disenssion about State grants runs in terms 
of aid to the less wealthy section&, it is entirely possibla that the 
impression could be left that the major part of the apportionments 
are allocated to thoee _tiona where the population is tIp8l'&e and 

, .. See Mart Of .... .,. oit., P. 8L 
, .. Gilford. .,. N., Po II. 
'" , ..... , pp. 18, ll!O •• 
,aaLe_ eo 140-
111 'bY.., 0. 237 a 

'881l>i4., eo 141. '88'.., eo 8111. 
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the wealth per given area is rather low. This is, however, far 
from an accurate description of its distrihution. According to 
Table 35, one-half of the State school money is paid out in two of 

TABLE 35 

PBBCBN'l'AOB DlSTBJBUTIOR BY CoUMT1B8 o. STATII Am WOK EDUCATlOW Uf N.,., 
You, 1933· 

COUNTY 

Newyork ...................... . 
Eri •....•....................... 
Weatcheat.er •••..•.•.•..•.•...... 
Monroe .•....••....•.•••.•.••••. 
Onondap •.•....••...•.......•.. 
N .... u ••••••.•••.•••••••••••••. 
Oneida ••••••.•.......•.•...•.••• 
Broome .••••.•••••.•• ,' •...•. ,'. 

=~::::::::::::::::::::: 
Suffolk .••••••••.••••••••••.•.•.. 

~ra:tAdY::::::::::::::::::::: 
Albany ••••••••••••••••••••••••• 
Steuben ••••••••••••••••••••••••. 
St.. Lawrence •.•.••.•......•..... 
lefferaon •••••••.•.••••••.••••••• 
CattaraUCUII •••••••••.••••..••••• 

go.o;r.;.::::::::::::::::::::::: : - ..................... . 
Herkimel' •••••••••••••••••.•..•• 

~'::".;,;::::::::::::::::::::::: : 
Delaware .•••.•.•...•••.•••.••••. 
Chenall8O •••...• , ....••••••.••.• 

~t.oP:::.::::::::::::::::::::: 
Chmw>&u ••••••••.••••...••••••• 

Pa Cent 
of Total 

State Aid 

44:.776 
6.370 
3.980 
2.766 
2.703 
2.Il00 
2.067 
1. ... 
1.410 
1.396 
1.303 
1.228 
1.228 
1.219 
1.1'" 
1.124 
1.091 
1.005 

.899 .... 

.85f 

.838 .... 
• 791 
:IVO 
.770 
.• U 
•• 23 
. '0'.1 

COUNTY 

~:~:~:::::::::::::::::::::: 
Allegany ...................... . 

iv'::{rtgk,~'::::::: ::::::::::::: 
~~:~~:::::::::::::::::::: 
Franklin ••........•.........•.. 
Tompkim ..................... . 
Fulton ..••••.........•..•.....• 
lIDoldond •.•......•............. 
Om ......................... . 
Clinton ..••.............•...... 
ConlaDd •........•••........... 

to;~:.·.::::::::::::::::::: 
8ullivaD •••.•.....•.•••.....••.. 
Schoharie ...•.................. 
Le.rio ••••••••••.....•.•...•...• 
Tiop .•.•.........••......•.... 
WYomiD&: ••••••••••••.•••••.•.• 
Warren ••••••••.•.....•.•.....• 
Od ........................... . 
Greene .••.•••••••.........•.... 
8cbuy1er •••••.......•.•••....•. - ........................ . 
yat. ......................... . 
Putnam ....................... . 
IIamiltoD ...................... . 

P .. Cent. 
of Total 
StaN Aid 

.873 

... 1 

.06' 

.M' .... 

.69' .... 

.671 

.658 

.651 .... 

.4" 

.488 

.486 .... ..U' ..... 
.420 
.404 
.400 . ..... 
.3211 
.218 
.211 
.211 
.'24 
.103 

the local divisions of the State, namely, Greater New York and 
Erie county. Of these two nnits the City of New York gets the 
lion's share amounting to 44.8 per cent of the total for the State; 
and Erie 5.4 per cent. lB' The remainder goes to the other 56 
counties of which only sixteen get 1 per cent or more. The other 
forty get amounts ranging from 0.9 per cent of the total down to 
as little as 0.1 per cent for the county of Hamilton. Viewing the 
per capita distribution set forth in Table 36, however, gives a 
picture more in harmony with the objectives of the distributive 
plan. Though New York City «heater) gets 44.8 per cent of the 
total, yet the per capita allowance amounts to only $6.70. Hamil
ton county, on the other hand, got $26.80 88 its per capita allow
ance in 1933, an amount four times larger than the per capita 
grant to New York City. 

, .. Cf. -fro. pp. 271-74. 
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TABLE 36 
PEa CAPITA 8TATD Am .aB EDUCAT10K 1M NIIW YOH Cotnrrl'Illl. 1933· 

COUNTY 

1I ... n .......................... . 
Boboharie •••...•••••••..••••.••• 
Cbehall&O •••...•••••••.••••••••• 

.MadUon ••...........•...•••••.• 
D ............................ . -.......................... . 
LowUo ••••••••••••••••••••.••••.. 
Bohuy •••••.•••.•••••••••••••.. 
Ot..lCo ••••••••••.•••..••.•••.••• 
AlICIiIIIAI' •••••••••.•••••••••••••• 

~~d:::::::::::::::::::::::: 

r=:~~::::::::::::::::::::: W_ .................... . 
t=:.::::::::::::::::::::::: 
BulliV&b ........................ . 
,,1IlI'er.xa •••••••••••••••••••••••• 

~:::::::::::::::::::::::: 
G~ •........•..........•...... 
8\.,La ........................ . 

e.7:·::::::~::::::::::::::: 

128.80 
32.18 
80.81 
00. ISO 
18.89 
18.74 
18,11 
18 .• 
18.43 
17.8.5 
17.t1 
16.71 
16.68 
16.U 
16.30 
It. 18 
• 6.12 
18.88 
13.M 
13.M 
13.47 
18.82 
13.00 
13.11 
13.12 
11.81 
11.11 
11.21 
1.1 .• 1 

COUNTY 

OrIe.DII •••••••••••••••••••••••• 
COl1UDbia •••••••••••••••••••••• 
~ ........................... . 
G __ ••••••.••••••••••••••••• 
Chautauqua ................... . 
Ontario •••••••••••••••••••.••.• 
Brooble ••••••.•••••••••.••••••• 
On.da •...•••.••.•........•.•.• 
Clinklb ••••••••••••.•••.••••••• 

g=-~.:::::::::::::::::::::: 
~:n~::::::::::::::::::::: 
Oranse •••••••••••••••••••••••• 
NillPl1l •••••••••••••••••••••••• 
UblteI' ......................... . 
Ononclaca .•••••••.•••••••••.••• 
1IooIdaod •••••••••••••••.•••.•.. 
Po ............................. . 
Ban .......................... . 
N_u ..•.•••.•.•...•...•••.••. 
Dutch_ .•.....•...•..•.....••. 
8u1IoIk •••••••••••••••••.•••.••• 
Weeteh.ter •••.•..•.....•...... - ..................... . 
Erie ..•••••••.•••.•••••••••••.• 
M.onroe .•.•.•.•••.••••••••••••• 
New yorlt. ..................... . AI"-........................ . 

112.12 
11.98 
11.81 
11.72 
11.01 
11.30 
11.20 
10.78 
10.77 
10.88 
10.65 
10.25 
10.18 
8.78 
1.'71 
0 .... 
0.00 

.1.87' 
0.20 
8." 
8.93 
8. '740 
8 .... 
7.93 
7.38 
7." 
1.77 
1.70 
1.07 

Subventions for educational purposes are as old as the public 
school system itself. Almost continuously siuce the first gospel 
and school Iota were set aside, the State has been sharing with 
the localities burdens incident to school finances. The passing of 
time has not wrought marked change in the proportion of the costs 
borne by the State, but the objectives sought have been broadened 
as social relationships have become more eomplex and inter-related. 
~ginning with .. general relief" as a eriterion of apportionment, 
State eonsciousness has gradually broadened to include the eon
et'pt of equalisation, not in the sense of fiseal. burdens aloue, but 
educational opportunity as well How effectively these latter 
objectives are being achieved still remains to be considered.. 

S. Growth or the State Educational Orpniution 

Tbe creation of the various edueational funds was the prime 
faetor responsible for the Rtting up in 1812 of State maehinery to 
administer and eontro1 the distribution of their pl'Oet'eds. That the 
office of superintendent ,"",W out of the responsibility deV'Olving 
upon the State in the administration of State aid is clearly indi
eatl'd in a _tion of the aet outlining the duties of the new otIieer. 
It provided that the superintendent was to manage the common 
school fund, provide for better organisation of schools, make em-



198 

mates of sehool JIIOIIe1S, supa. de eoIIeetims, and IIIoUllIge the iale 
of sehool lands. .... 

In li!2! the superintendent of iustroetion .... granted jodieiaJ 
po1I1!I'to be eureised in an aneiDary .... y in the administration of 
the duties derohing upon that oI'Iire.... This apparent TioIation of 
tripartite tradition is justified 

on the ground that the State's interest in edueat:iOD bas 
bewme ... ertensiTe and ., tedmieal that if the State's poIirieI 
are to be earried. out elieetin!fy, a method of settling <ODin>

Tel'Sies that is d!eaper, IIIOI'I! apeditious, and more eognizant 
of professional intritaties, than either the eourtlI or the I.p.. 
Iatnre ean afford, m_ be found.. Xo one is more <ompeunt 
to fill this rOle than the eommissimler of edoeation.. "'" 

Cenain1y the __ it has met in .... mg the problems of oW 
8dj-...ent between the eentralizaliCHI of aot.!:ority in the State 
and the irate natures of IoeaI offieiaIs during the pa>t llll ",ars 
amply jnqi6es the step_ 

In Tiew of the faet that the oEiee of soperin"-"Ddent .-u abol
ished in 1B2l and the duties p~ CHI the aeaetary of SWe.'" an 
ofiiee burdened .-ith matt"" other than those relat~ tl) ,"",0 .. 
tional IIIIpEn"ision, it beeame ina 9"'!"Iy d.iffit-uJt for tLe State 
to ""'I1Iire inionnatioD &5 to the quality of edoeatio .... ~ 
it .-as spIIIISOring. ~y. after repeated efi'oru an aet .... 
passed in lMl-p~ f .... a depnty ""i*' int.",4 .... ' of ... .hooIs 
and the appointment by the super. is ... " in eadI <OOIlty of a <OUDty 
superintendent .-ho ..-as to .. ahe half of his salary from the 
State and be snbjut to the ruks of the State d~t. ",.,., 
....... ly superintendents Wfte to ins...,.,t the sdrooIs; ad""" with 
the trnstees as to the ehoiee of 1Ioon. "'JWses of sttdy, and the 
Rleetim of tead!ers; ""mine and grant t£'I"tifieaks; and sit as 
a <OUrt of appeal. This mon-e .-as s:!b~...t to ~out ~ lIT 
the IoeaI offieiak .-ho foili their antbority ,..,.,. bein~ IiSW ped, 
~. the tOOnty superintendent syst.- rmoaiMd in oper
ation 0D1v six ............. 

The ~ that State super, isioa f~mred ~ aid.. B fur
ther supponed by the ereation of the departmo.nt of pub':ie 
insuut'tioIl in 15S!~ ~ what ... ;~t be p ... .JP<"f'!y ea1:.-d the 
first State tax fill' phook in 1551.'" The tu .... an..'n ~ 
in 18S6"'" and the JIOW1!r of th~ State .... further e:r.""_W by pro
~ for e1eetioa of • SUpei mteDdart for ewIt • bly distrit1.. 

us,..., 181~ It-~ 
DI,.....C.~ 
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Though eIeeted Joeally they were State ofiieers &iDee they neeived 
the full of their eompensation from the State. Their authority, 
IIim.i1ar to that of the eounty eommissioners, extended to all aehools 
exeept thO!le of the eity.'" This system of a State department eon
taeting the loealities through subordinates in each assembly district 
eonstituted the administrative 8lT8IIgement until 1910. 

The .. hool law was revised in 1864 and the power of the super
intendent generally Btn!ngthened. ,.. This olliee was authorized to 
appoint lUIlI8Iaried visitors in each eounty of the State, and to 
remon aehool eommissioners and other local officials for failure 
faithfully to perform their duties.. Indirectly, more power was 
eoneentrated in the handa of the superintendent in that through 
the district ofiieers he eou1d eondemn sehool buildings, require 
local ofiieials to make neceasary repairs, ete. Under the provisions 
of this law, the organization of an institute for teachers was made 
obligatory, and financial aid was made a matter of State eoncenL ,-

It shou1d be noted that throughout the period jnst surveyed and 
eontinoing down to 190f the machinery was of a dualistic char
acter, the board of regents assuming responsibility for ~ndary 
and higher education and the department of instruction heading 
up the elementary education program. Agitation for a change, 
beginning in 1ll36, culminated in a consolidation in 191» when the. 
regenta were constituted a legislative body and the commissioner 
of edueation, ael<'llted by them, was to act in the capacity of an 
administrative officer. It. Further development of the administra
tive machinery occurred in 1910 when the assembly district areas 
were divided into supervisory districts with a district superin
tendent in charge of each.'" 

6. Conuola Growinll oot of Slate F""""] Policy 
.As State ~ts have eome to mean more than a mere doling 

out of funds for educational pUrpo&ell, the eonditions imposM on 
the bene6eiaries have bee!. made eorrespondingly more exacting. 
Even the first ~t:s made in the five-year period following 1795 
imposed I't'quirements as to teaching persounel and funds raised 
locally. If. in the judgment of the eommissioner, the character 
of the t .... her did not provide a wholesome inftuene8 for the 
youth, aid from the State was not to be allowed until the condi
tion was eo~ted. The _d eondition required the loeality to 
YOte a sum equal to one-half that given by the State.'" The law of 
18J.2 provided that Slate aid was to be dependent upon steps taken 
by the localiti ... to Ol'l!8llUe their towns into scl!ooI districts and to 
eIeet the neclftlS8ry ofiieers and inspectors. ,.. By an Bet of 186i the 

U'1W ... eo 178. 
, .. , ...... e. 1>5Ii. PI" 1214-15-
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laws pertaining to public school instruction were codified.'" In 
this act noticeable extension was made in the various fiscal controls 
as compared with the earlier perioda discussed above. Power waa 
granted to the commissioner of each district to grant permission 
to erect school houses costing over $1,000, and to limit the pay
ment of school moneys solely to qualified teachers. A further pro
vision was imposed to the effect that State funda would be with
held from any county holding any educational funda not paid over 
to the State. Though the foregoing regulations were operative at 
a time slightly past the middle of the nineteenth century, yet they 
have quite a modern note in the extent and range of their implica
tion. Today, however, tlJ.ey have been greatly extended, and are 
undoubtedly more effectively enforced. 

RECEIPT OF AID CONDITIONED ON COMPLIANCE WITH STATE 
REqmREMENTS 

The most potent device now employed by the State to secure 
local conformity to standard practices is the power to withhold 
State aid. Funda may be withheld from any county that haa 
failed to raise the required funda for the support of schools.tII 
.Schedules and schedule conditions with respect to the amount and 
payment of teachers' aalaries must be complied with and state
ments filed to that effect before eligibility for State appropriations 
is established.m Further restrictions provide that State aid is to 
be denied in cases of non-compliance with the attendance laws,''' 
failure to follow prescribed courses of instruction,'" violation of 
the health laws,'" and if the teacher is not legally qualified or 
school is not maintained for the required 190 days. lIlT Finally, 
State aid may be withheld by the commissiouer of education when 
any district willfully disobeys any law, decision, order, or regula
tion.... Considering the ordinance-making power of the commis
sioner and the finality of his decisions in matters coming np for 
review, this latter law clothes him with potential dictatorial 
power. 

MANDATORY EXPENDITURES 

The State definitely shapes the fiscal policies of loeal govern
ments through mandatory expenditure legislation. The most out
standing in this regard is that pertaining to teachers' aalaries.'" 
For example, in 1933, $194,149,143, or 73.1 per cent of the total 

151 1bt4., Co 406. pp. 966-69. 
liZ EdtKuno... £a.to, I 500. 
'1Ill>id., f 492 (1). 
1M Ibid., I 643. 
'''Ib;4, If 843, 691, 700, 706. 
... 1b;4., f 576. 
lIT Ib;4, f 492 (S) • 
... Ib;4., f 95. 
It'lbWI., Art. 33-8. 
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current expenses for education, 11'&8 spent for this pl1l'pC6e.... The 
law not onJy provides for minimum oalaries that the localities sball 
pay their teachera in anyone year, bnt also stipnJates mandatory 
increases for each additional year of service. 

The State program requires that the curriculum for the first 
eight grades &ball provide for instruction in at least ten common 
school branches, ••• plos instruction regarding the humane treat
ment of animals,'" instruction in patriotism and citizenship,· .. 
dangera of alcoholism,'" and the necessity for fire prevention.· .. 
Certain districta having 88 many &8 ten retarded ehildren must 
provide special classes for them.·· 

Mandatory expenditures apply not onJy to teaehera' salaries and 
the provision of a well-rounded currienJum, but to mattera of 
pupil bealth 88 weU. Compulsory features of this work have been 
broadened to include medical inspection for all pupila, and the 
employment by certain districta of a competent physician to handle 
the work.·... Believing that exercise is a requisite for good health 
the State has required that pbysical training sball be provided for 
all pupils of the State above eight yeara of age.. All districta 
employing twenty or more teachera must engage a special instructor 
licensed for physical education work.· .. 

The localities must do more than provide adequate school facil
ities; they must also spend snch sums &8 may be necessary to 
transport certain pupils. All districta not maintaining high 
aehools most provide transportation for atudenta of their respec
tive district; ... also, the commissioner may require a district to pro
vide transportation for any pnpils living beyond a reasonable 
walking distance from the school building. n. 

API'IIOVAL AND 0_ 
Relationabips of only slightly I ... fiscal significance than those 

arising out of "shall" and "must" measures occur wbere approval 
must be secured to validate local action. For example, all plans in 
llODllection with the eonstruetion of Dew school planta and repair 
~ in excess of • specified 80m must receive approval of the 
departmel1t of education. .. • A district snperintendent may 000-
demn a aehool buildillg indicating the time that the order is to be 
effective, and suggsting the Bum which in his opinion will be 

•• ,..;nWtA A...., 1lrporf ., 'u s .... • _,_ Dqar, .... , "0-1, 
11. II. 
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necessary to erect a school building suitable to the needs of the dis
trict. The amount appropriated for this purpose shall not be less 
than such sum by 25 per cent.'" When borrowings by a school 
district are necessary, rather explicitly defined rules are laid 
down as to the conditions of the loan. The rate of interest, sale 
price, ratio between debt and assessed valuation, and the maximum 
date of maturity are all established in the law. Bonds that have 
been issued by local authorities but not in strict compliance with 
the law may be validated by the commissioner of education if the 
error is not substantial.lT8 All contracts for the purchase of supplies 
involving sums of $1,000 or more are to be let by bid only.'" The 
law provides, also, that all boards of education not wholly inde
pendent of corporate authority must comply with the common 
budgetary practice and file statements for the ensuing year as 
other departments of the city.'" Transportation contracts,11I 
courses of study for county vocational and extension work, m 
physical education courses,"· and accounts of boards of educa
tion with respect to non-resident tuition fees110 are all subjected to 
approval by the State department. The commissioner of educa
tion may issue orders directly or through his ,district officers order
ing the trustees to repair the school building, to abate minor 
nuisances, '80 and to provide transportation for pupils living in 
remote parts of the school district.'·' Rnlings thus made by the 
commissioner are of special significance in that they form a code of 
law supplementing the statutes. ' 

REPoRTING 

The fiscal relationships evolving through the growth of State 
grants have made necessary reporting from a great many sources 
and rather carefnlly prescribed rules of procedure. Every town 
supervisor must make a report to the commissioner of education 
as to whether there is a school and gospel lot, how it is employed, 
and the income derived therefrom.'·' The county treasurer must 
render an annual financial statement showing the disposition of 
State funds.'" School trustees must account for any trust funds 
held by them'" and such other matters as the commissioner may 
require.'·' School records must be adequately protected from 1088 

no lb;4., f 456. 
nl lbtd., I 480. 
n<Ibid., f 875 (8). 
m Ibid., f 877. 
no Ibid., f 206 (18). 
'" Ibid., f 591. 
mntd., f 697. 
'" ntd., f 493. 
, .. Ibid. If 3~5-96. 
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111 Ibid. f 495. 
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by fire and permission must be secured before old files are de
stroyed. The foregoing roles may be made effective by subjecting 
any official guilty of violation to a pecuniary penalty.'" 

PEIISONNEL 

Casually, it may appear that matters of personnel administration 
are only of remote fiscal significance but it ia probable that this 
avenue of regulation is more frequently employed than that of 
withholding State aid. Rather than embarrass the whole com
munity by restraining the issuance of funds, defanlting officials 
may be removed from office. lIT In addition to revoking teachera' 
licenses, the department of education may remove any member of a 
board of education, elerk, collector, treasurer, or superintendent 
for disobeying ord~rs, or negleeting to perform their scheduled 
duties.'" 

OTBEII CONTBOIa 

The remaining waye in which the State may mould the educa
tional policy puraued by localities are through the right to inspect 
the work of teacher training cl~,'" the class room, financial 
practices of any school district, and through the licensing and 
inspection of industrial, trade and agricultural schoo1s.'" It is the 
duty of the commissioner of education to advise with the local 
trustees as to buildiug maintenance and the employment of 
teachera,lIl and to inform the local offieera of their functions and 
the best practices of school managem~nt.'·· 

• 
7. DeI"_ of the Preeent Educational S,..-

Plausihle argumenta might be set forth substantiating the posi
tion that education is of such a character as would warrant the 
State directly assuming complete and final respousibility for ita 
linancing and administration. In the first place, the State has 
declared by constitutional and legislative enactment that it has a 
special interest in providing adequate edncational facilities. When 
a aovereign State feels that the performance of any particular fune
tion is ~tial to ita perpetuation presumably the only factor 
limiting ita efforta will be the amount of resoureea which it can 
place at the disposal of the serviee. Secondly, the techniea1 ebar
acter of modern school administration, growing out of both the 
financial and instructional asp~ta of the problem. lends mnch 
weight to the argument that a unit of no less siae than the State 

,. llri4., I 11118-&. 
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possesses the instrumentalities essential to sound coordinated 
administration. This is particularly true as regards the matter of 
school finance. The changes occurring in the character of wealth, 
as the State has passed from a rural to an ll1'ban economy, make it 
imperative that tax imposts he laid by a superior unit of govern
ment, if the "faculty" principle of taxation is to become a reality. 
The Significance is no less marked in the field of instruction
teachers must he uniformly well trained; mobility of population 
makes necessary the maintenance of equally high educational 
standards in all sections of the State; and if standards are to be 
developed and measures of achievement evolved, a high degree of 
centralization appears entirely reasonable. 

In eontradistinction to the principles generally reeognized as 
being sound from an administrative viewpoint, one must take into 
account the innate character of the people eomposing the govern
mental unit under con,sideration. The English tradition of free
dom from autocratic forms of government precludes the adoption 
of governmental devices too "eontinental" in character. The simi
larity of English and American characteristics is, in all probability, 
a reasonable explanation for following the English grants-in-aid 
system. England has employed this device for more than a cen
tll1'Y as a means of solving her problems, and with marked success.'" 
Though the development has not been carried as far in this coun
try as in England, New York, however, has embarked on such a 
program with respect to her schools. Contributions from the State 
for the support of education in 1930 were $7.04 per capita, or an 
amount representing 38.6 per cent . of the total budget. This 
amount places the State fourth from the highest in per capita aid 
for education as compared with the other common wealths of the 
Union.194 

In general then, the present educational arrangement in the 
State of New York cannot be successfully attacked. It is adapted 
to the peculiar bent of American tradition; it allows a degree of 
freedom necessary for the exercise of local initiative and experi
mentation; it has attempted to place a minimum of educational 
facilities at the disposal of every child of school age in the State; 
and it has placed a part of the burden of school support on others 
than owners of real property. The indictment rests, not against 
the general scheme, but rather against specific features. Changes 
are needed which will make for "equality of opportunity," for 
rational apportionment of public funds between education and 
other functions of government, and for efficiency and dispatch in 
school administration. 

193 Sidney Webb, Grants in Aid: A Oritioism. and a Proposal (Rev. ed.) New 
York, 1920). 

19~ Cf. Table 31. 
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TABLE 37 
ha C&PI'IA ST.,.. CoNTBmVTIOK 'ro LoCAL SuBDIVISIONS woa SUPPOBT OJ' EDVca. .. 

RANI[ 

1 ...... •...... 
I ..... . 
t ..... . 
6 •••... 
6 ..•••. 
t ..... . 
I ..... . 
8 .•.... 

10 ...... 
11 ••.•.. 
12 •••... 
13 ..... . 
16 ..... . 
16 ..... . 
18 •.••.. 
17 •••••• 
18 •..•• , 
18 ..... . 
10 ..... . 
11 .•..•. 
iI .•.... "' .... .. 
lit .... .. 

B .... 

Wyomloa .............. . 
Dill ... .,. .••............ 
Utah ................. . 
He. York. , ........... . 
Waabln ............... . 
Ne. JIII'MY ••••••••••• '. 
N ..................... . 
Tesu ..•.•.•......•.... 
AJimna .•••••.....•.... 
California ••••.•.••••..• 
Miahiaab .•...•.••..•.•. 
Minn.:.ta ••.•.•••••.•.• 
Florida. ,>, ••••••••••••• 
New Muioo ...........• 
Montana ...•.•••...•••. 
Pen~l'VU1Ja .......... . 

~=~~ .... ::::::::::: 
AJaboma ............. .. 

~~:::::::::::::: 
Louialana ..•••••.•...... 
8o"t.h Dakota •.•...•.... G_ ............... . 

TlOK, 1930· 

Per Capita 
State Aid. f., Bd .... _ 

I8.M 
7.79 
7.10 
7.0& 
1.78 
6.87 
a.l' 
6.11 
t.80 
'.16 
t.ea 
8.81 
8.68 
8." 
'.86 
1.18 
'.82 
'.82 
'.68 
'.00 
'.00 
I." 
I." 
1.111 

RANI[ 

16 ..... 
28 .••.• 
17 ..... 
SII ••••• 
II ..... 
SO ••••• 
31 ••••• 
32 ....• 
33 .••.• 
M ..•.. 
86 ..... 
30 •.•.• 
81 .•.• , 
88 ..... 
39 •.••• 
to .... . 
t1 .... . 
6 .... . 
.s .... . 
tt .... . 
0&6 ••••• 
to .... . 
t7 ... .. 
&8 .... . 

s .... 

... bnJu ............. . 
South Carolina •....••.. 
Kentucky .•..•...•••.. 
North Dakota .•..••.•• 
N,?rth qatolina ...... .. 
Ml88Oun .•...........• 
TODD ................ . 
Maryland •.•.....•.•.. 
Vermont .•......•.••.• 
Oklahoma ..•.•...•...• 
Indiana .............. . 
New H~m,~re ....... . 
W.t Vu·glDaa ••........ 
Connecticut. .......••.. 
Nebrwaka ..........•..• 
Ohio ................. . 
Rhode bland ......... . 
Colorado ............. . 
M-cblMttl ........ . 
Oreaoll .•.............. 
llbnoa. •........•...•.. 
Iowa ..•..•.•.....•.... 
Kanou .......... " ... . 
Idobo ..•.•.......•.•.• 

UNIT or SCHOOL AollUNlS'I'IIATION 

Per Capita 
State Aid 

for 
Edn_tion 

81.86 
2.22 
2.18 
2.12 
2.0& 
2.03 
I." 
1.86 
1.67 
1.48 
1.04 
1.30 
1.16 
.9. 
.86 
.83 
.7. 
.76 
.• 3 
.1iO 
• •• .8& ." .01 

The principal barrier to the attainment of a better school organ
ization is, in the last analysis, the smallness of the school unit. If 
the State ia to be cut up into numerous districts with taxpaying 
capacities ranging from abundance to wretched poverty, the burden 
of supporting even the most modest sort of educational program 
will result in a crushing weight on certain parts of the State. 
Inadequate plant facilities, meager educational offerings, and 
poorly qualified teaching personnel are usually associated with one
room schools. On the other hand, if the function were regarded as 
one aelush-ely belonging to the State, these problems of inequality 
would largely disappear. Balancing the apparent advantages of 
unification are the alleged benefits: Schools are divorced from 
politics, local interest is stimulated in school affairs, ad Aoc dis
triela make possible the formation of unified functional areas, ete. 
These advantages are of no concern for the moment, but rather 
attention will be directed to an aamination of the undesirable 
features of the ad Aoe system. The survey will be concerned with 
the ill-apportionment of resources due to lack of administrative 
coordination; overlapping of functional ftSJIOIlSibilities between 
boards of education and other munidpal authorities in respeet to 
bealth, library facilities, recreation, and , UI-ent and eolleetion of 
revenue; .. attering of public funds; maldistribution of taxable 
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resources; multiplicity of units too small to offer complete educa
tional programs; redundancy of elected officials; and an undue 
complexity of inter-governmental relationships. 

Results of decrntralized administration. Maximizatiou of sat
isfaction requires that all localities should have the privilege of 
determining how much of the resources in any particular commu
nity should be devoted to public services, and furtber that the 
citizenry, through ita duly chosen representatives, should have the 
right to say how these reSources set aside for public uses are to be 
divided among the various functious of government. This exercise 
of initiative applies only to local fvnetioM. To the extent that the 
State declares an interest in any function. e.g., education. and 
accordingly supplies the funds to finanee the achievement of its 
objectives, apportionment assumes broadened aspect&. With gov
ernmental agencies set up to carry on educational activities inde
pendently of the regular corporate authorities and the courts 
affirming that even in the cities the boards of education are not a 
part of the city government, it is impossible to integrate the plan
ning of community problems. A strong sehool board may con
ceivably press ita claims to the point where other governmental 
functions are impoverished, or the total public expenditures may 
be increased to the point where there is not an optimum appor
tionment of resources between private and public uses. In addi
tion. the State imposes certain reqnirements which it does not 
stand ready to finanee. These requirements may be desirable if 
the community were an area the size of the State, but they may 
lead to disproportionate commitmenta when looked at from the 
standpoint of a unit the size of a typieal sehool district. 

The disadvantageous .... ay in which this division of governmental 
responsibility operates may be clearly illustrated in the case of 
the cities in New York. Most of them have only a modicum of 
control over sehool fiscal policies. In some instances a measure 
of control is exercised through the appointment of personnel; the 
board of estimate may have authority to fix the budget; the mayor 
may have veto power with respect to eertain itema in the budget; 
or the corporate officers may have no power whatsoever over mak
ing the loeal sehoul budget. Though the case may be more strik
ingly inconsistent in the cities, the problem is not essentially differ
ent in any loea! unit capable of supporting any of the essential 
services of government. The humblest hamlet, in the same manner 
as the city of New York, should have the privilege and its organ
ization should be so devised that a decision can be made aa to 
whether the net marginal social utility derived from a dollar spent 
on any number of loea! needs would be greater, equal. to, or 1_ 
than a dollar spent on enriching the loea! sehool program. 

Otleriappiag of fv..mo.u.-Cioeely allied to the subject of 
apportionment of resources is that of the overlapping of functiona 
growing out of dividing the responsibility for publie Mrvices among 
ad loe o1!ieera and departmental heads of other civil divisiona. 
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These conflicts of jurisdiction are especially nnportant in connec
tion with the activities carried on by school boards and the regular 
municipal authorities, particularly since the schools have extended 
their activities to include the care of child health, provision of 
recreational facilities, and library services. Probably the greatest 
duplication of effort lies in the fiscal machinery for the collection of 
school revenue. 

Towns, villages, counties, cities, health districts, and the State 
all engage in one or more phases of health conservation. School 
authorities became responsible for the health of the school child 
in 1913, at which time medical inspection was made mandatory 
for all pupils attending the public schools of the State.'·' At the 
present time boards of education in cities and union free-echool 
districts and trustees of common-school districts must employ a 
competent medical inspector and may provide such number of 
nurses, dentists, and nutritionists as may be required.'" The county 
entered into school health activities in 1924 when provision was 
made whereby county boards, with the consent of the commissioner 
of education, might establish school-hygiene districts.'IT The county 
also deals with the problem of school health in still another con
nection. The supervisors of any county, except one constituted as 
a general health district, may provide such nurses, dentists, dental 
hygienists and clinic physicians as it may deem proper.'" The 
cities. likewise. have certain obligations bnposed upon them with 
respect to the care of the health of school children. All pupils in 
cities of 50,000 or more inhabitants shall not be admitted to a 
school without vaccination.'" 

Hygiene is an important part of any health program, and as 
BUch there is no better place to carry it on than in the public schools 
of the State. Communicable diseases generally make their appear
ance first among school children, and it is the nurse or the teacher 
that may first detect signs of contagion. Physically handicapped 
children and persons in need of rehabilitation frequently are 
brought to the attention of teachers in various ways. It is appar
ent from these observations that the school, because of its intimate 
relation with the daily lives of a large percentage of the population 
of school age, is admirably fitted to carry on an bnportant part of 
health protection and conservation work. However bnportant the 
place of the school may be, if its work is to be effective, coordina
tion must be brought about between the school health service and 
the home life of the child. Health problema are more than indio 
vidual matters; the smallest unit amenable to effective supervision 
is that of the faMily. As nsponsibility is now divided, local health 
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om..en frequently take the attitude that what is done in the RhooI 
toWlll'd health eOlisenabOil is of DO signifieanee to them; and on the 
other hand., the sehool health om..en h ... e little to say about reeti
lying bad eooditions in the home of the dUJd. Children Il!Dt home 
from the sehoolroom heeaose of iIln .... restIlting from a eootagioos 
di , may he follOlRd up with proper quaranliDe by the loeal 
health ofiker, or they may he permitted to go at large in • way that 
00Dditicms are aetDaIIy made 1I'One instead of better. About the 
ooIy phase of the edoealion Ia1r dealing 1rith these joint problems 
Slates that pupils showing symptoms of eootagious d' : I are to 
he euluded from sehool by the sehool anthorities, and nol.iJieation 
given to the Ioeal health ofIieer. H the ehiId does DOt present • 
eertifkate of health made 0IIt by the loeal health offieer or a phy
sieian, ... hen reporting for sehool after illness, then the medj..,.1 
in~~ shall make snell examinatio ... - It is obvious that .. hat 
is Deeded is one agftleJ" to eoordinate these t1I'O important aspeet. of 
health adirity. The ..... rk earried on in the sehooIs is important 
and indispeDsihle. Likewise" the safeguanling of the health of 
adolts by means of enfomng sanitary m ....... ..,., food inspeeIioD. 
and tn:atmeot and pre.-enlioo of d' ... is an ~ part of 
health eonsen'lItion. To get the ......u...um return for • given CIUl
lay of efl'ort the two m_ he made to funetion together. 

Throu.,oh nnifiealion of the health program of the eommunity the 
eosIB eonId he lowered and the Erri<e improved. The _____ 
i<al organization requires that approximately 1.000 to 2.000 pupils 
he assigned to one DlIlSP., and from 2.000 to 4,000 pupils for one 
medinl ~.- Criteria sudl .. the &hon require that sehool 
health adminisb-ation shonld he based on _ unit Wger than that 
of the indiridual sehool The _.ite rendered at the present time. 
outside of the Wger eities, umaIIy _anat... from fee ofticerL 
Fifty -t1I'O of the larger sehooI systems employ fuII.time pbysiriam 
but there are 1.300 rural sehooI med j..,.1 iospeetors, ... ho are in 
_ .,..,.,. p~ pby;;jrians SO per ~ of .. hom are abo t010D 
and Tillage health ofii<ers, opeating on f..,. ~ from twmtT
fiff emts to one dollar per pupil Award of ..... tratt is frequmtiy 
made to the Io..-.st bidder, giring no reprd to the ehararter of the 
se"ite rendered. - In the rural legions it is eapeeially important 
that sehooI health problem he eombinN with other health aeti1itiel 
of the eommunity, sudl .. dUJd health, mateI'Ility eare. eommuni
eable ~ ..... trol, and tnher<1lIoois enre. in order that the 0Yer
h.....t eosIB may DOt he disproportioDate to the toIal outlay.-

Puhlioe blRaries are pl'OTided by eiri5, ~ and towns. In 
fad, any tuing jnrisdirt:iml-y ~...,.,.". for the eaablioh-"'t 
and .ainten • ...., of library faeilities. - In 1933 sehooIs IDeated in 
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toWlll, cities, and villages spent $1,294,581 on school libraries, as is 
shown in detail in Tahle 38. The school law is rather closely drawn 
to prohibit school libraries from being used for general circolation 
purposes. When no free public library exists then the commis
sioner of education may prescribe rnles regulating the conditions 
under which they may be used hy the public.··· However, in some of 

TABLE 38 
ExnRDt'I'UILU lOB ScaOOL LmJU.llota. 1933· 

CHARACTER OF EXPENDI- Citleo vm- To_ Total 
TVRBS 

8aIari ••.••.•..••............... 148II.9:n .18 1171I.4M.1I II DO. 3911.01 _.7l1li.20 a._ ODd _. 0/ boob .• 67,013.02 013.098.60 130.102.83 230,21'.1& 
0 __ ................... 80,136.80 70,711.31 65.7012.71 106,680.71 

Total ....................... _.1170 .• _.165.92 1381. 1oM.. J6 Il.a&&.S8l.OS 

• 1' ......... "" ....... -t. &aa. ... c· 'Sf .Depew r 'If' (18M), 11. ilL 

the cities the library is directly connected with the board of edu
cation, the superintendent is an eJ[ officio member of the library 
board, the public librarian is selected by the school board to super
vise the school library, or there are no bonds between the two what
soever, the school and the publio library developing quite independ
ently of one another. toO This dual development is indicated in the 
fiscal data for New Rochelle, a city of 50,000 inhabitants, and one 
in which control over the school board by the city government con
sists only in the limited veto power of the mayor with respect to 
speci1lc items in the school budget.1OT The education department 
spent $12,447 for librarians' salaries and $1,705 for books, repairs, 
ete., in 1932.... At the aame time the public library of the city 
spent $41,659 for salaries and a total for aU purposes ineluding 
salaries of personnel amountin!l to $59,598 .... 

Another instance of the disadvantageous situation arising ont of 
a division of responsibility for the library and school systems 
appears in the development of adolt education. Where shall the 
responsibility for continnation«hool work be placed' The libra
ries are without doubt best supplied with course material, hut they 
do not have the teaching personnel or the physical equipment. For 
the personnel and equipment one must look to the school system. 
Conditions such as this point to the necessity of integration of 

;, .. ii:5Ia 
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functions in order that community problems may be contemplated 
in all of their aspects. 

Provision of recreational facilities presents no exception to the 
rnle of divided responsibility. Voters when assembled in district 
meeting, trnstees, and boards of union free-school districts have 
power to lease or purchase sites for playgrounds or social centers.'" 
They are further anthorized to purchase equipment and employ 
personnel for snpervision and instrnction. As a result of this 
enabling l<ogislation the school system spent $1,069,361 for recrea
tional facilities during the year 1933.211 In addition, villages may 
also acquire lands for parks, athletic fields, and playgrounds; ". 
cities may establish playgrounds; %II towns may acquire lands for 
any pnblic purpose;'" and the General Municipal Law provides 
that any county, town, second- or third-class city, or village may 
operate and maintain playgrounds and recreational centers.'" The 
Special Joint Committee on Taxation and Retrenchment in report
ing on the dnality of responsibility for recreational facilities in the 
cities, states 

that there is cooperation between municipal and school author
ities in a few cities, that cooperation is lacking or is not very 
effective in others, and that in some cities where recreation is 
under the snpervision of the municipal officials, school recre
ation facilities are not nsed during the snmmer vacation. 
• • • This overlapping of authority is producing unsatis
factory, wasteful, and complieated conditions in many muni
cipalities. It is further complicated by the fact that in some 
municipalities, school district and city boundaries are not 
coterminous.. 11. 

Eight thousand four hundred and thirty-four assessment and col
lection districts, in addition to the already too numerous cities. 
towns, and villages performing similar services, is indeed an anom
alous situation. Trustees are to assess taxes, make out the lists 
and annex their warrants for eollection.n •. Valuatious fixed by the 
town assessor are to be nsed .. 80 far aa possible," but the trustees 
are given power to ascertain the true value under specified condi
tions. na The warrants drawn by the trustees are turned over to the 
school-district collector to be executed, and for this service he 

UO BeI .... ,imo LA ... II 206 (7-11),275 (e,. 310 (61.868 (21 • 
.. , T.irl~l.\ A_1IGl /l<porl of lAo BIGle Bd ...... imo DeparhM'" (19341. 

II. 1111. 
"'CMilI'. B.~. 1936, ea,UID . 
... CMill'. COlUOIida'aI LA .... 11130, 22 ,20 • 
... C .... U'. 8_1'1'_', 11135.63,64 (21 • 
... CGAiU'. C_idatal LA_, 1930, ze,z.IO..46. added in 1917 (Le .... 

... 1151 • .,0 ,...., Pro6'- of Cil. BcAooI A ....... ioIrGl ..... P. 20. 
11' Bel..., .. lAc, I 4.10. 
"'ni4., .. Wl-13. 
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receives 1 per cent on cash received within thirty days from the 
date of the notice, while on subsequent payments the rate increases 
to 5 per cent.·lI . To complete the "finance" staff of each district, 
the law provides for a district treasurer who receives tax revenues 
from the collector, and State subsidies from the supervisor of the 
town.IIO Union free-school districts not coterminous with an incor
porated city or village are to appoint a treasurer and collector.11l 

The cost of a ramshackle collection organization as has just passed 
in review is not fully realized since the officers serve on a fee basis 
and their deductions do not find their way into the fiscal reports. 
Special studies regarding collections reveal that this needless multi
plication of officials results in inordinately high costs. 

Among 50 school district collectors the range was between 
$1.00 and $155.80 [for collection feesl, with an average of 
$21.03. In spite of the low average fees of both classes, the costs 
per thousand dollars of taxes collected were nevertheless high. 
The average cost of collecting taxes in school districts and 
towns was estimated to be $17.10 per thousand, as compared 
with an average of $7.80 per thousand in 91 counties and 18 
atates for which the study presents figures.111 

Scattering Of public funds.-Tbe policy of scattering public 
funda out in a large number of handa presents a problem of dissi
pated potential strength comparable to a decentralized management 
of bank reserves. Operating balances are increased in the aggi-e
gate, III interest on balances in many cases is not required, surety 
is not provided for deposits, and the bonding companies do a thriv
ing business selling protection to the localities against loss of funda 
due to absconding custodians. Not only is it necessary to bond 
the treasurers but also the collector and supervisor to the extent 
that they receive school funda apportioned by the State. - Beach, 
after a aurvey of approximately one-half of the districts in the 
State, concluded "that the largest single factor affecting the safe 
and efficient management $If school funda is the size of the admin-

1"lbi4., II oa-a. 
-1bWJ., • 261. 
"'Ibid. • • 264. The ltlrltland La .. of 1931 ameliorates tho duplleatl ... of 

oolltetloa oIIIcial. __ bat. b:r abollohiDg the _ of 0011..- ill ell to..". 
of \he Int 01 ... &lid ..... tlog the 0lil", of raooi_ of tuM and • _to. 
(Co4iU'. IhoPlJloM_, 1936, 113:20.) Thia law. h~, ia BOt of wid •• ppli
.. UClD .h.... then .... ....q fort7·four to..... ill the Iret-oIua oelogorJ .. 
dd,..d ill the _ of the aoL A1lo'1riog for other to ....... hiob -7 <hugo 
their olaaill_Uoa, then probabl7 'IriII atill he e\P.t thoaooDd ochool-d\al:rid 
0011_ 

... N.tioae\ Institute of Publlo Admlnlstratlcm. '"l'he CoIItdiae of lIeaI 
Estat. Tax. \a Now Yort,- /Upon '" tAe N_ Y_ "- c-iuioa for 
R...- ot 'M ,....r..- (19321. lIemorendma No. 11, P. 11. 

-Caah on hand for ell unita July I, I~ _ to fi7Ji08,I87 1ft .. 
He" A_ Rqort., 'M S_ .......... D_, -, [lIlMI. D, Bal. --_no. z.... I 3G3. 
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istrative unit.":no In the common-school district. thm same study 
reveals, information written on the check stnh provided the only 
record of receipts and dishlll'SeJJlents in 42 per cent of the eases. 
The law requires that all treasnrera he bonded, yet more than 500 
treasnrera of the eommon-school districts provide no surety of any 
kind.. Fnrthermore, 57 per cent of those who were bonded were 
fonnd to he eovered hy a personal rather than a corporate snrety 
bond.. Only 0.3 per cent of the eommon-school districts provide 
for an external andit. On the basis of the facts gathered, it is esti
mated that approximately 350 treasnrers do not keep school fnnw. 
in hanks. An additional 350 comingle school fnnw. with their own 
personal hank aceonnts. ... 

Mal-distribvtiurt of taxable resour"" •. -Since the school district 
is one of the tax-levying units small in geographical extent, it is 
here that mal·distrihntion of tax resonrees appears in its IIlO8t aente 
form. aT These extreme differences are dne to two conditions: first, 
those growing ont of variations in the qnality or nse of the land 
whieh has eonstitnted the primary taxable resonrce; and seeond, 
the scarcity or abnndance of other things to tax. As the school law 
now stanw. the benefits of taxes levied agsinst railroaw. and ntili
ties aecrne to the district in which the property lies. no Updegra1f 
presents some eases of ineqnality growing ont of the operation of 
the legal set-up just reviewed..... Two districts in the town of 
IDyssES in Tompkins eonnty may he cited.. District No. 16 had 
2,259 acres of land valned at $82,700 and property of pnblic-service 
corporations to the extent of $30,200. On the other hand, district 
No. 13 contained 995 acres of laud valued at $40,350 and only $1,200 
as the ass=ed valne of pnbIie...erviee property. It is certainly 
impossible to justify the allocation of property taxes to school dis
tricts on the basis of the amonnt of utility property located within 
a given eirenmscription. Neither "service rendered," "benefit 
derived," nor "need" is in any way related to sueh an apportion
ment. 

A revelation of ineqnalities of the tax base exmting in school dis
tricts is probably seen at its worst by an examination of 123 dis
tricts located in thirteen "decadent" areas. According to Table 39, 
districts varied in area from 45 to 8,194 aeres with total val nations 
ranging from $300 to $39.180 and tax rates per $1.000 of ."'=00 
wealth going as low as $1.97 and rising as high as $35. 

I • 
... P. P. Jleaeh. ne Cwtodll of 8dool ",,.,,. (N ... York, 11133). p. 143 . 
.. Ibid., pp. 86-06. 
... s.e A_"'" Bqon of ,iae 8,.,. r_ c_ .. iorio.. III!3. p. 494. for table 

ehowiDg the distribution of all .. _ distriria aeeording to full _ of 
tuable property . 

... 1It1 .... ';o" La.,. If 427. 430 • 

... Harlan t'pdewatr. 11_ IkIuJoI B-.q of s.., TOFt: iII.le: r; .. .n.l 
Bvp,ort (Ithaea, 1922), pp. _ •• 
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TABLE 311 
Ernmoa tw AD&, AM..." Y'AL(I'ATlOW, &lID Tu P&a SlJD) o. VALU4.'ftO!f o. 

8caOOL Ihftmca .. I"OtTa"l'Ba. IbCADmft A.-.u DI' N." YOu: Sti.S· 

..... ., ....... _Vu...;. ScbooI Tu_ .,-D;oorido 
~ 

11,000 01. 
\AonOI ....... 11127 VaIooIioD 

AllEA' - J.w - IA>w - IA>w 

!OOd ....................... _ I.OIIS ... ........ ...... DOOO 
__ 00 -- ....................... ..- ... ll,&'iO """ 10.00 1.07 

Ball Hill .. _._ ..•..........••• I ..... •• 1I7 ..... """ ".00 ._00 ..... bu4BiD ••••••••••.••• 2,I7t n. 18.500 5 .... ".00 '.00 
Jl..1tIIr ••.......•..••.•••.... I._ .8. ".350 2,190 10.00 '_00 
()tdo •••••••••••••••••••••••. ..194 lI7I D.lI!1O 100 11.26 •. 70 ............................. ..... ... . .... aoo 10_00 '_00 -- ..................... 1,.\tV .30 22,010 1.100 :13.00 ._00 
Boat.lt. Br.df0ld ••••••••••••.•• I."'" 70 18.100 300 1870 '.00 _Bill_ .................. 1.7301 .00 10.700 aoo U .• ._00 
s....-HiU ................. . .... ... •• 180 1.000 •• 00 $.00 
_JhII~ ......... lei .. 111._ '.300 141.00 '.00 
8 ............................ I ..... ... ".300 '.tOO U.8O '.00 V-. ....................... 1.1. .. ....... Il1O ".00 '.00 

lleogC",UI o{ tdMeGlicntal olerirtg •. -It is eertainIy not more 
dilIieuit to d~moDStrate that the achool district as now drawn in 
the State of New York is eqoall,. ill-adapted to the administration 
of a Batisfaetory ""hool unit as for earrying out the fiscal responsi
bilitiea devolving upon it. In 1930, 21 districts had an average daily 
atttndanee of one pupil; 67, two; In, three; 222, four; 268, five; 
3SIl, six; and ·no, sev .. n. Out of the total of 8,997 districts, 2,;98 
had an att .. ndanee of 10 or fewer.... It is also significant to point 
Ollt that ;,01>9 districts maintained .,hoob with ouly one teaclIer. 
Though the quality of the teeching personnel in these districts 
might be of the highest order, yet the opportunities such an edu
eational system ollen its population is decidedly ineomplete. In 
the OIIe-teaeher ..,hool with a aehool aUendanee of one, two, or three, 
the ad ..... lagea of a larger aehool population fostering the art of 
"learning to live together" is generally lost, the eurneulum __ 
taina ooly the most elementary olff'l'ings of subjeet material, and 
the ad ..... tagea of fundional 8pNialimtion fonnd in the multi
teaclIer aehool are entirely absent. 

-~" A_ ..,.... ., , ... 8 __ Do,.., , 
(1ISll. 11, IL 
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Also the cost of instruction in the smaller districts is inordi
nately high. 

The excessive cost of the product of the rural schools as com
pared with that of the echools in union free school district&, 
cities and villages is sufficient cause for an inquiry as to the 
location of the waste and the means of its eradication.. Broadly 
speaking, it may be found cither in the way in which the Stste 
has divided itself up into local districts for the conduct of the 
echools, or in the administration of the echools as thus organ
ized. 

The first potent factor is that while rural echools cost moat 
per pupil they coat least per teacher. • • • In the vast 
majority of cases the lower the ealary paid, the poorer the 
instruction received by the pupils. There is thus a great dif
ference in the quality of the product as well as the quantity 
of the product. In other words, the rural school pays the 
most and gets the least in quantity and the poorest in quality 
for the money that it spenda. 

. . • Teachers' salaries, although small, consume a larger 
proportion of the annual budget in rural school districts than 
in cities. This means that the proportion of total eosts going 
for needed equipment and supplies is smaller in the rural dis
tricts than in the city echools. • • . Thus the rural school 
pupil has not only a poorer teacher from whom to learn, but 
poor tooIs and poor supplies and equipment with which to 
work. ... 

Red .... da7lC1/ of elected officiaU.-The present district school 
system has a redundancy of elected echool officials. Each district 
has from one to three trustees, a clerk, a treasurer, and a eollector, 
the choice of the latter being optional. - Uuion free.achool districts 
choose from three to nine trustees; central echool distriets, boards 
of five members; and city echool districts, three to nine members.
H it be assumed that in each of the 8,434 districts, outside of vil
lages with superintendents and city echools, there are three trus
tees, a clerk, a collector, and a treasurer, the total number of eehool 
officials amounts to 50,604. The teachers in the eame eehool dis
tricts number only 20,326.... In other words, there are more than 
twice as many officials as there are teachers in the rural school 
svstenL Definite proposals for eliminating this overburden of 
officialdom are a part of the general problem of how a goftrll
mental circumscription is to be determined, and once it has been 
set up the sort of macbinery with which it is to be equippecL Suf
fice it 'to eay at this time that the answer to the problem of numer-
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ous elected officials lies in bringing together all of the functions 
of government under one legislative body responsible directly to 
the people for all its decisions and acts. Advantages would accrne 
to the community through a simplification of the ballot, the sub
stitution of full-time officers for those devoting only a part of their 
time to governmental affairs, and through a fusion of expertnesa 
into rnral government which is now beginning to come to the fore 
in villages and cities under management forms of administration. 

Complea:ity of mler-goven.mental relatiom1l.ipI.-The super
fluous operations entailed in carrying out educational routine mat
ters are indeed amazing. The number of handa through which 
school moneys pass before being paid out for materials and services 
may be taken as a case in point. State moneys for the support of 
common schools are paid over to the county treasurer of each 
county on warrant of the comptroller or the certificate of the com
missioner of education. .. • Before the 15th of January in each year 
the district superintendent apportions the money to the several 
districts as indicated by the commissioner's certificate. After mak
ing the apportionment he then certifies to the supervisor of each 
town in his district the amount of school money apportioned to 
each district."" The supervisor makes a copy of this certificate and 
rues the original with the town clerk.1IT Upon filing of proper bond 
and the receipt of the certificate of apportionment the county 
treasurer dishurses to the treasurer or collector the amounts shown 
in the certiflcate.'" In event that there is no treasurer or col
lector In the district the money is then paid over to the town super
visor. It is also in the handa of the town supervisor that the 
management of the school lots rests. The sale, lease, and investment 
of proceeds from this source is a function of town government.lI• 

The matter of record keeping and reporting is almost as cumber
some as is that of handling the public funds. The town clerk is 
charged with keeping a large number of reports, records, and cer
tificates arising in connection with administering the common
school system. II. Similarly, the regular clerk of the school board 
is to keep various records of meetings, report to the town clerk and 
the school commissioner on various matters, and notify the county 
treasurer as to the treIIsurer or collector elected in his district.· ... 

EVALUATION op EDUCATIONAL GBAN'J:S.IN-Am 

No aingle phase of State and local relationships has received such 
exhaustive analysis as has that of State educational finance. Within 
the past fourteen 3'MI'II no less than four reports have been prepared 

... 11:_ ...... lAo.., 1 4M. 
-"' ..... 4~8. ... / ....... _ "'/""" I 4N. III 1IIi4., 3<10. ... 1..... 140; or. ......... pp. 171-73. 
- ... __ £e.., 1160. 



216 XEW YOIlJ[ STAn TAX COlUUSSJOl'I' 

dealing exelosiYely with Xew York problems.U2 Mr. 1I0rt'. 8llrTeY 
made in 1932 pointed out that in the present apportionment for
mula'" the minimum standards DOW prevailing are too 10 ... ; that 
the only justificatiOD for equalizing eity distrie1JJ above 0.6 mills 
and rural districts above " miIIs rests on gronnds of administratiTe 
feasibility; that the measnre of Deed should be refined by taking 
into aeronnt eost of living and transportation; and that the mini
mum program should be broadened to inelnde kindergarrens, eap
ita! outlay and extra eost of jonior high schools.... Mr. Baig, 
approaehing the problem from a somewbat broad point of -view, 
says:-

The present system of state aid, with its emphasis on eqnal
ization, is superior to the older system. In 110 far as the older 
system attempted to eqnaIize, the meesures of ability and need 
used were inferior to those DOW in effect. The most III'riona 
criticism of the present system lies Dot in the manner in whieil 
aid is distribnted but in the failure to reorganime the Joeal 
sehool administration before granting BOeh @'!Deroos aid, and 
in the lad< of adequate ..... trols .mere the state is meeting the 
major part of the eosts. The obligation of the state to _
tribute @'!DerousIy to...-ard the support of edncation is clear. 
But subsidizing a system ..-hidl is nnreasouably eostIy for the 
level of education offered, and ... hieh _ot proTide a high 
level of edueation at any eost, is questionabJe. ... 

In addition to these inherent defeets, something may be said 
abont the general eoneept of eqnaIization as related to oppornnity 
and 6seaI borden. The ultimate ends 8On.,""t ongbt to be nnmis
takably defined; some notion should be developed as to ho... far 
legislators baTe gone in aeeepting eomplete eqnaliration; and 
finally, the results measured by goals enrrently aeeeptable, should be 
evaluated. 

JI_iag of equlil,.-Given a suf6eiently large number of tlD1>
jeets, it is reasooable to expert that the distribntion of ....-ities 

... r~ . .,. riI., Stnya- .... ~ .. riI.; lIort .. al_ .,. .... , 
Jlqorl of A"n. Yad Slele C ........... ",.k A" .. JI---,., B ' '-1' ., If 
~ Dofto • !i"o.. 58 11_'. pp. 1<4-24-

:..a TIle e!iI!Imtia16 of tIte Pl'aeBt forma.la ..,... .. followl: All _ .... i~ 
_ ......ne .. ..- ..... 1.- for ~ .... _ir <1-'_ ..... 
aait.s iespeetitdy. :rn- tIIeIe ~ __ lire dedtIrteII eq-.1ire'''' ..... .. ... ..rna _ t.II waJ.. ~ _ .u.rn.to ._ Iooy • 5 .;II 
___ hall ...u.. to ... -nw tAt .... hall __ .. 1' ........ 

ne ....., ~ for ';~_d .... dio<ri<u 10 .,.... 11o. __ 10 
..... .ojeded to .. ~izatiaa .-. ___ ~ • 4 .rn &as .. faD 
...me. ne_ap~_"'_"",,,,,_,,,,,, 
_ ...... ~~_ .... p; '· ... 4.ill ..... t.II 
Yal-. n..._. ~ .... ~ _ iotus .... _ I.' ...... u-. f .1,. 

-liort d -.. .. riI_ JIlL r. .... 
-JIqon -t rAe Ji_ Y_ BMW C __ __ tc ...... 11 ...... 

"U· .. (1_). po us. 



STATE AND LOCAl, RELATIONSHIPS IN NEW YORK 217 

to respond similarly to given stimuli would conform to the normal 
curve. With this assumption, and the further one, that desirable 
results ,have been established, e.g., "effective citizenship," 246 and 
that these objectives could be measured, then providing equal edu
cational opportunity would involve getting the same results out 
of reasonably large groups, regardless of what the costs might be. 

Though the above criterion might be set up as the ultimate 
measure of equality of opportunity, it is obvious that this con
cept does not, in general, prevail. Educational equality parallels 
more closely the idea as it is supposed to exist in a competitive 
system. Consideration is not given to measurement of results, but 
rather interest is directed toward seeing that the rules of the game 
are carried out, and that all those who wish to participate are given 
an equal chance. Guided by such an objective, legislators and 
administrators feel that the State has filled its obligation quite 
completely if throngh financial assistance it has provided equally 
good educational facilities accessible to all the edncable popnlation 
of the State--equally good in the sense that equal expenditures per 
teacher unit, or some other unit, prevail thronghout the State. 

As a practical matter the goal that actually determines the policy 
of the State, in its apportionment of funds for education, is some
thing less than either of the two mentioned above. The program 
does not call for "equal opportunities," but rather its objective 
is to place a "minimum" of facilities at the disposal of every 
eligible school child in the State. This is qnite another thing from 
eqnality. Equality would require that the State give to every 
child of school age opportunities commensurate with those obtain
ing in the wealthiest and best-equipped school unit. If the State 
were to determine that the offerings were to be uniform through
out, then the minimum established would also have to be the max
imnm. This notion apparently has never been entertained seriously 
in the minds of the makers of school codes. Even in those states 
where the central government has assumed full financial responsi
bility for support of the school system, some provision has been 
made allowing the localities to supplement State offerings. 

If it may be conceded that the usual meaning of "equality of 
educational opportunity" means placing at least minimum facil
ities at the disposal of all those eligible for school enrollment, there 
is still something to be said about the method of determining when 
these requirements have been satisfied. As the law is drawn at the 
present time the level of the program offered is measured in the 
amount expended for each elementary and high-school teaching unit. 
It is assumed that $1,500 for each elementary and $1,900 for each 
high-school teaching unit will insure eqnal minimum offerings in 
every school nnit in the State. To what extent do these "dollar 
per teacher unit" measures even guarantee an average opportunity 
for the children of the Empire State' There are many elements 
entering into the determination of the qualitative opportunities 

246 Cf. Henry C. Morrison, School Revenue (Chicago, 1930). 
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offered the school-the adequacy of the school plant, reereational 
facilities, school equipment, and size of school population are all 
significant factors .. There is still another, and one that is probably 
the most important of all-the teacher. It is on the theory that the 
teacher is the most significant measure of educational opportunity 
that the index used in the subsequent computations was designed. 
It is further assumed that there is a relationship between the 
amount of formal training and the character of the instruetion a 
teacher may be able to offer.'" 

In the case of rural schoo1s--that is, all schools not under super
intendent&-a fair degree of association was found between the 
amounts expended per teacher and the measure of teacher training. 
Although the correlation (+.460) is high enough to say that a rela
tion exists, yet there are many cases with an inverse relationship. 
Livingston, a county ranking forty-fourth in relative fiscal ability'" 
and having a density of population of 59.5 persons per square mile, 
ranks fiftieth in the amount spent per teacher, but, on the other 
hand, stands sixth in the order of counties ranked according to the 
percentage of teachers having three or more years of training in 
advance of high school. Cattaraugns presents a similar picture of 
disparity. In expenditures per teacher unit this county ranks forty
seventh, but as to teacher training, ninth. On the other end of 
the array, widely dissociated instances are also in evidence. 
Schuyler county, ranking twenty-second in amount spent per 
teacher, stands fifty-fifth in the provision of "opportunity." NO In 
villages a measure of +_191 gives a case still less clear than that of 
the rural schools. As an example, Scotia may be brought to atteD
tion-il village of 7,437 population, located in Schenectady county, 
stands third in the array of the ninety villages under superinten
dents when measured according to the degree of "opportunity" 
provided, yet it stands sixty-eighth in rank according to current 
expenditures per teacher_ The ranking and correlation of results 
for cities give a negative measure of correlation (-.151) .... 

Another measure of educational "opportunity" may be found in 
the percentage of the total teaching staff classed as "special" teach
ers, including those engaged in condueting physical training, draw-

"'On the above assumptiou. the various counties. villa.gee and cities were 
ranked • ...,rding to the p"""'utage of teacllera who had ...... ived training in 
ex .... of three yean beyond high .. hool to the total of an teach..... The per
eentagee were computed for teach .... holding ..,11ege eertiJIcateo, and for tb_ 
holding uorma1 certiAeateo. Theaa per .... tagea "ere weighted by fOllr and 
three reapect<vely .Dd the two eombined Into aD iDdez. Theoe indi_ wera 
tben ranked and eorreJated with the rallking of the ...... unlta _ding to 
the amoomt of earrent espendi_ per _her (_ Tabl .. 73-78. AppeDCiis. 
ppo 397_'_ 

". See Table 53. ppo 271-78-
... See Table 73. Appenda, P. 397 • 
... It io felt, however. that DOt much weight ...... be given to this group 

.in.. the metbod e1aaoif7Ing teacllera _ing to tralDing Ia ...... lderabl1 
modified. compared Wlth the praeticee prevailing in village and rural trboolL 
It I. parti ... larl1 trno witb reaped to _ teacllen eluoed .. MopoeiaL. 
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ing. music. kindergarten and health classes. The percentage rela
tionship which this group ot teachers bears to the total teaching 
staff, would in BOme measure indicate the richness and variety of 
the educational offering. A correlation was made only for vil
lages, but in this oaae the relationship between amounts ex
pended per teacher and this index, .. opportunity", was only 
+.22-virtually ]10 aaaociation. m Weatcheater and Nassau, aubur-

TABLE to 
CuBall'l' Elt1'IINDI_ P .. Ta.o.CBJ>B III N .... You: Rmw. 80800 .... 1930-31" 

RANI[ Co ... .., E'KJMftdit.UN 
PN'Teaoh. R&NB: Co"".., EKJ*I.ditu,... _T __ 

I. ..... W .. t.oh ••• , ••••••• 13.6.'19.11 80 ..... Wayne .......•..••. 11.018.67 
1.. .... N ...... u, ••••••••••••• 1.100.58 31 ••••• Columbia ••••.•.•••• 1.012.79 
B ...... H.milton .•• ' •.. ' •... 8,049.M 32 ••••• Greene .•••••••••••• 2,011.60 ....... Buft'o .. ' ••••••••.••••• 2,889.84 88 ..... Ul ................ I,OOV,60 
6 ...... Putnam .•.......•••• J.713.17 341 ••••• Chautauqua ••••••.• 1,005.10 
8 ...... Rockland .•..•••.•••• 1.83".71 35 .•••• Delaware .•.•••••••• 1,000 .• ' r ...... ....... k1iA ............ 1,6Of.84 38 ..... 8chobari ••••••••••• 1,987 .81 
8 ...... £-e ................. 1,S84..7' 37 ..... Monttromery···· •... 1.982.81 
8 ...... O .. ::.t: ..... ......... 1,3&1.'-5 38 ..... W ... UlCt.oB ••••••••• 1.937.'7 

10 ...... Onei. .............. 1.367.83 311 ..... Orl.na •••••••••••• 1.830.115 
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11 .••••• MadilOD. .••••••••••• I.IGS.Q2 ....... Lewia .••••••••••••• 1.ss.t.63 
1.1.. ..... Du~ •••••••••••• 1.181.61 4r6 ..... G~ •••••••••••• 1.861.28 
11 ...... Tiop ............... 1.133.06 M ••••• Broome ............ 1.867.61 
18 .••••• Onondtca ••.•.•••••• I.I07.~ '7 .•... Cal.taraUCQII •••••••• 1.84S.n . , ....... Albany •••••••.•••••• 1,100.06 a ..... Ni"ll&l'llo •••••••••••• 1.840.17 
010 ...... Sullivan ............. 1.100.'; '8 .•..• Jed'III'IOIl ••••••••••• 1.838.21 
11 •••••• Bara&ou ............ 1.08<.311 60 ..... Li ................. 1.826.10 
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13 ...... 0_ .............. •• 050.30 G ..... Oowoeo ............ 1.188 .• 
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18 ...... Cb8D&D&Q ••••••••••• 1.02U.83 66 ..... 1.740.28 
17 ...... Cbemuu .............. I.we.lt 68 ..... 8i.La .............. 1.702." 
18 .••••• 1'00..,.. ........... l.o:n.70 17 ..... y ................ l.eTI.eo 
III ...... J\al\oll •••••••••••••• I.OU~.61 . .................. . ........... 

"I' ... ...... .£ __ ..,.,.et .............. DQ I .... (1831). II. _ uo.. 

ban counties ot New York City, and Hamilton county, a m()un
tainous region of the Adirondacks, are the three counties having 
the highest expenditure per teacher in those schools not under 
8uperintendenlll, amounting respectively to $3,591, $3.165, and 
$3.025.'" Certainly it conld not be assumed that because the per 
teacher expenditure of Hamilton county for its rural schools was 
only $51 below that of Nassau, that the opportunities measured 
in terms of a complete school offering were virtually equal Hamil
ton county, ranking liM in sparsity of population; Essex, second; 
Franklin, fourth; Schuyler, tenth; and Putnam, twenty-second
-...u have average expenditures for teachers in rural schools above 

PI 8M Tabl. 18, 'Appeadlz, pp. _ 
... Soe Tabl. 40. 
... Soe Tabl. U. Po lea. 
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the median of $2,020 for the State, yet it is unlikely that their offer
ings are above the median standards which exist in the State. 

The prevalent notion that the quality of the educational offering 
can be determined by the amount of money spent per teacher or 
per pupil is very tenuous. Correlations must be found between 
amount expended per teacher and various indices of the .. oppor
tunity" provided that are considerably larger than the ones revealed 
in the cases just instanced before predictions can be made as to the 
results of a given outlay.'" If the State is interested in maintaining 
a minimum educational standard for all the educable population of 
the State other criteria must be set up in addition to the amount 
available for expenditures. Money measures need to be pushed 
more into the background and indices based on teacher qualifica
tion, results of regents' examinations, equipment per pupil for aca
demic and physical-training purposes, plant equipment in terms of 
floor space per child, and other standards developed by the State 
department of education given more consideration. Considering 
the wide variations in the cost of providing similar services in dif
ferent parts of the State owing to topographical features of the 
country, the distribution of the population, and regional price 
levels, there is little possibility that equality of .. opportunity" can 
be achieved by any formula based On monetary terms and arrived 
at by arm-chair strategy. These peeuliar situations call for the 
vigorous application of administrative supervision implemented 
with sufficient power to correct deficiencies as they appear. Appro
priations for school aid, so far as determining what the amount 
shall be, are properly a function of the Legislature, but the appor
tionment of the funds, in order to achieve the objeetive of an 
eqnally good minimum offering to every educable person in the 
State, is an administrative problem of the first order. Once the 
standards have been decided upon which appear reasonable of 
achievement under prevailing conditions, then the administrator'. 
duty is to see that these minimum facilities are provided and he 
should be made the sole arbiter as to whether the costa of those 
services are reasonable or excessive. 

There is prohably greater unanimity of thought as to the con
notation of .. equality, " in the sense of .. fiscal burden," than exists 
in the ease of .. opportunity. " But here, too, there is a wide gulf 
between ultimate ends and workaday objectives. All that is usually 
meant by eqnality of burden is equality of effective tax rates on 
property, thereby disregarding the implications of capitalization 
and tacitly assuming that property is a proper measure of ability 
to support governmental institutions. Discussions of the subject 
cover tbe administrative problems, particularly under and over
assessment, but in few instances are the theoretical defects brougbt 
to the reader's attention. Suffice it to say, that to assume property 

~504 See Fiat-Gl Proble.n. 01 City EkA.ool A dminWralioa" pp. IJ ff.. for • 
review of various devifta (oJ: measuriDg educational "opportunity." aDd. • 
eriticiam of the methods. 



.. a meuure of taxpaying ability ignores eompletely the imperma
Dence of the values of wealth, eulndes labor and ~ ineomes, 
dioftprds the me and distribntion of land holdings, faiJs to take 
into _t dilfeiEbC& between industries employing mueh prop
erty and others using pnetany -e, makes DO distinetion 
belw_ ineome and Don-IDeome pnldacing properties, __ that 
all properties are Dot l!Deumbered with debt obligations, takes DO 
__ t of the faet that property is Dot ~eous, and _ 
that taus on all kinda of property are shifted in an equally wile 
manner. - Equality of bunleu inVoJTeS more than an equal elec
liN t.u on property-it invol .... saerifiee, and suggests the Deed for 
an integrated revenue system built around tases devised to aeeord 
with the prinriples of minimum, proportional. or equal saerifiee. 

Not only does the program of equal denive tas rates not go far 
enough .. a "ritenon of equalization, but it has within it elements 
tending to eauae a maJ-apportionment of resomees. To say that 
""17 eommunity must spend an equal millage for edueationaJ pur
pc-. before the State will lend its full Ulistanee is to ignore eom
pletely thIO othlOr obligations pressing for pnblie attention. In order 
to aehieve the point of mu:imnm soeia1 adTllDtsp, every loeaJity 
abonJd have the privilege of determining wbether it is to its advan
tqe to apportion a given amount of loeal resouree to the support 
of edneatiou. or whether the Det marginaJ soeial utility might DOt 
be mete ! ~ by aIloealing thia sum, or part of it, to other funetions 
of govenuacnL 
~ that thIO objeetive of "equality of bunll!D" meana noth

inlr more than equal elflOetive lsI rates, what ran be said of thIO 
Situation in X_ Y orit , EIf ... ti\~ ""hool tax rales eompnted ou 
the ...... of thIO amount leviIOd for loeal sehooJ pwpostS and full vain
atioo of luahle real property for the year 1932 are far from equal 
bel .... D di1f .. rPIlt _lions of the Statt". - In Schent't"tady eounty 
tht" rat .. of 9.4-1 miJIs is over twiff .. Jarg.o as that of Putnam. ThiO 
..... Dti ... surrounding Scbe'acetady have sehooJ rates ranging from 
9.38 mills in Moutgomt"ry to 5.32 in Albany ~UDty. On th .. other 
hand. Cayuga, a ~nuty with a ~mparatively low rate of 4.92 mills, 
h .. bord .. riug ~qqtieos, Wayac and Sen-. with respeetive rates of 
6. .... and 6.65. Tompkins has a rate of 6.99 mills, and Onondaga 
and Cortland. 6.75 and 1.45 l'2SJI"eliftly. The rate on full value 
De< ry to raisIO th .. loeal funda for ed_tiouaJ purposes in Sche
_lady eounty was more than 100 per emt ~t .. r than the rats 
of .. itb« Greene, Sulli ...... or Putnam eountieL C«tainIy equaIi
_tion ill far "- ralisatioo when deetite tas rates ftr,' 85 _neb. 
.. two to one.-

... LrIa8d. n. ~ "'-'II r_ .. l/w r-__ ,.. (X .. York,. 
I_,. pp. IS 1:. 
-~ T.W. 41 ... r~ IS. 
~ Maiwl~ .. • iUpaw. erIaooI ~ _~t 8ft'GIDt few tile ~ 

~lto ill &Iw.clady aM 1I_tt; , ~ All .. -i-a- .. TaW. 7J 
'-I-__ .tM'_ .............. i_ .... _ ... _~ 
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State grams aM .1UCOIIOIRical sd&ool ."its.-Without doubt 
one of the most damaging indictments against the New York appor
tionment system is the way it sueeora ill-devised districts. It is 
hardly conceivable that a system of grants-in-aid, functioning in 
the most effective manner, would be 80 designed that ten distrieta 
eontinued to operate with an average daily attendance of only one 
pupil, or that seventy-one districts ahould eontinue to maintaia for
mal classes for an average of two pupila per day. If it .... ere not 
for the present policy of grants based on the teaeber as a unit, it is 
quite unlikely that the number of schools with an enrollment of three 
or less pupils .... ould be as great as 173.... Consolidation has been 
going on quite steadily for some yean.. The number of aehool di&-

.... oed l'IImam. _ • rate of M.43, .......... of S t tod,.. _ 

...... of S8.~ SaIlifta ....... 'Y. - ...... of "-H, ___ tIO .. to 
___ IniaiJI!: &ad - .. to - opoat JIK _. IIoR x ..... 
r-«Y -'Y. wbel-e ...- .... - thaa twifle .. tip, ... iaforior ill lIotIt 
of _ reprds. G ....... 00IIJIty. _ .. ejf_ raCe of kjO. opada .. 
_ JIK ___ .. - ~ &ad aJoo ... tee t • _1Iy .. ..n ... ~~ .. ~ A_ Jrq<wf of tAe 11_ U-,_ lHr-faftl (11l3li). 
II.L 
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tricts has been reduced from 10,137 in 1920 to 8,434 in 1934. .. • 
At the present rate, it would take some twenty-four yean! to elim
inate the 2,287 districts having ten or less pupils ... • The advantages 
to be derived from larger school units are sufficiently great to war
rant devising an apportionment formula that would hasten the 
elimination of these uneconomically sized units. The reeent epoeh
making reorganization of local government in North Carolina is 
exemplary so far as districtiug and organization of schools are con
cerned. Out of the changes initiated in 1931 has come the county 
unit under control of a county board of education supervised by 
the State school COmmissiOIL With the State rests the power to ini
tiate consolidation of schools or administrative units. The determina
tion of these alterations rests on the basic assumption that a high 
school shall not be maints.iued with an average attendance of less 
than sixty pupils, nor an elementary school with less than twenty
five.-1 

Tax reUef.-There is still another defect, not so much related 
to the method of apportioning State aid, but more specifically with 
the thinkjng which accompanies the proposed reforms of State 
grants, namely, tax relief.. The real emphasis of most of the dis
cussions has been not SO much the raising of educational standards 
as that of reducing the local millage contribution to school support. 
Recognizing the readjustment in values incident to the imposition 
of an ... rem tax, the cogency of the argument for tax relief is 
materially weakened. Furthermore, relief granted is ouly a tem
porary palliative. Incomes, augmented by reduced tax require
ments, will be capitalized and the same elements that brought pres
sure before tax relief will so narrow the margins after adjustment 
that the net position of the real estate owner will remain 
unchangecL Instead of seeking to give tax relief the State should 
concern itself with providing each educable child with at least the 
established minimum of educational facilities. 

8. Ideal Central-Local ReJatioDSbip. in an Edueatioaal Sywrem 

A discussion of the most advantageous relations for carrying out 
the educational program of a State involves first, a determination 
of the ideal governmental circumscription for the administnltion 
of the local school unit; second, the development of an admini&tra
tive organization designed to effectuate the ends sought by local 
and eentral governments and tie together their work; and third, 
a division of financial responsibility so ordered that the special 
interest of the State may be satisfied. allowing at the same time 
ample latitude for local expansion in forward-looking eommunities. 

... See Table 2. p. 13. 
180 hi 199-0 there were 3.8n di.tricta with tea or Ie. papi .. (Bena • .,." 

A""'"" 1hporf t1/'M 8_ B+" •• ios Depart_ (It21J. p. 22). 
ZiIl Cf. Betten. "North Carolina Centralizes." 1 •• 'to-I .... in". ~. 

XXI (1932), pp. flI3-88; alao NOrl" C.roI .... LoM.. 1933 ... 062. 
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Area of government cannot be considered apart from wealth of 
resources and population density.·.. In those regions where inhabi
tants are few and economic activity decadent, both reason ana 
experience indicate that not only financial control but also adminis
trative supervision of the necessary schools should be placed under 
complete State supervision. The State department should have a 
free hand to organize school units where deemed advisable, close 
others and transport children to neighboring schools, or even to 
require that children of any particular area be removed to sections 
where adequate school privileges are available.·.. The policy pur
sued in Maine may indicate the direction which might be taken in 
New York. In all unorganized territory, elementary school priv
ileges may be provided by the State commissioner of education, 
either by establishing and maintaining in the region elementary 
schools of a minimum term, or by sending children to a school 
located in any part of the State. In the event that the latter course 
is pursued the tuition charge is paid by the State, and transpora
tion or board, in full or in part, may be paid for such pupils at the 
discretion of the commissioner. The State also has bound itae1f to 
pay the tuition of any pupil considered qualified to attend a school 
of secondary rank, provided the school is approved by the commis
sioner of education.'·' 

In those portions of the State able to support governmental insti
tutions, the principle that over one area there should be but one 
government and that its bounds should be determined by the extent 
of unified economic and social interests is in no instance more 
appropriately applicable than in the designing of a school unit. 
The ad 1100 school district as now constituted must give way to a 
nowly constructed unit of local government, with education taking 
its place alongside other functional responsibilities of the com
munity. In metropolitan regions the unit of local government 
should take in all of the contiguous area related to the central city 
through the unifying forces of communication, travel, trade, recre
ation, and by common interest inherent in the problems of aanita
tion, sewage disposal, and water supply. Whatever the area may 
be as determined by the above criteria the school district should 
be made coterminous and coordinate with the other departments of 
city or metropolitan government. The same principles apply in 
rural and semi·urban communitiee. The school district should be 
set up in juxtaposition with the local governmental unit as deter
mined by the economio interests and social solidarity of the people, 
and the physical topography. By making the school district coter-

.. Cf. .. _ ppo 161 II . 

... Tho ed ..... tional problem in "'- 'J>IU'OPI~ oottltd ataS __ lie __ 
aId_ apart from other buie probI ...... pani ...... 11 Qa, of lucI wtiliaatioa. 
All ~'" poli.~ di~ttd "' ...... tlle ........... of margiDal land. f ...... tile 
na1a of pri",,1e exploitation. would 110 far __ bing !DaD,. of tile p ...... 
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minous with the unit of loeal government, the way is then opened 
to place the responsibility for school administration upon the same 
officers charged with determining all other functional policies. 
Through this reorganization of administrative machinery the dnpli
cation of effort now experienced with respect to tax administra
tion, health, library facilities, playgrounds, etc., could be largely 
obviated and the ballot simplified through the elimination of a 
needlessly long list of elected public officials. 

It may well be that the school community will form the nucleus 
around which the unit for rendering other governmental services 
may be defined. The unification necessary to generate community 
feelings can probably be supplied best by family interests in the 
school program. All attachmenta of this character must be utilized 
in giving vitality to loeal government and aiding the renaissance of 
country life. 

Full financial support by the State of a minimum educational 
offering is not an untried venture. Three States"· thus far have 
attempted to provide a minimum of school facilities for every child 
regardless of what his economic environment may be. Delaware 
was the first State to take definite steps in this direction. In 1919, 
a law was passed making the county the unit for the administra
tion of public schools. The benefita of the change to a larger dis
trict proved so great that in 1921 it was thought desirable to make 
the State the unit. Though the State is in reality the primary unit 
for school administration, certain types of school districts were 
nevertheless retained. The city of Wilmington is constituted as a 
district, thirteen of the larger towns in conjunction with their sur
rounding territories have been organized into districts, and in the 
remainder of the State school affairs are managed directly by the 
State department. Loeal initiative in school control and manage
ment is not destroyed since anyone of the three classes of districts 
indicated above may, on favorable action of the loeal voters, aug
ment the program offered by the State by levying local taxes on 
property and persons.... Ouly Wilmington and four other districts 
of the total of 233 in the State took advantage of this provision in 
1932. 20T In 1930 Delaware augmented its State distributive fund 
to the point where ouly 11.9 per cent of the cost of education was 
derived from local school districts.-

Out of the attempts by North Carolina to extricate itself from a 
complete breakdown of school finance !L plan similar to that de
scribed for Delaware was put into operation in 1931.......uni1ar in that 
the State assumed full financial responsibility for supporting the 
minimum offering for a minimum term for all schools of the State. 
Although the quest for tax relief has been the main objective in 

... Delaware, North Carolioa, aud weot Virginia. 

... Swift, "". oot., pp. 323 f. 
lOT A......al Bq>Qrl 01 tile D_rt_t 01 PuIlUc 1--. Slale of Dela

ware, 1932, p. 12 • 
... United Slates Department of lDterior. B~ ~ 01 II~ 

1911H1O. II, i6. 
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bringing about this change, the developmen1B are among the most 
forward looking in Ameriean school finance. The superintendent, 
in his report for the year 1932, stated that the change came about 
because of the rising coe1B of education, the inability of the counties 
to collect taxes, the large number of unpaid teachers, and the 
fact that in spite of attemp1B to equalize tax rates changing prop
erty values and school costa made it impossible to adjust the dis
tributive fund in a way to make the rates equal. The way in 
which the Sta1B met this situation waa first, to increase i1B budget 
for school purposes; and second, to reduce materially the local 
school budgets. That the first waa actually done is evidenced from 
the fact that the appropriations by the State increased from 
$2,500,000 in the biennium of 1923-25 to a total of $26,000,000 for 
the years 1931-33. Most of these revenues are derived from 
indirect 8Ources, only about four and one-quarter million being 
raised by ad valorem taL The oommissjoner of education in his 
1931-32 report pointed out that through making the support of 
education a State function, school opportunities had definitely been 
divorced from land values, the conception of education had been 
broadened, and the foundation had been laid for the development 
of a more substantial school system .... 

It should be made perfectly clear that though the State assumes 
full financial responsibility for a conscionable school program, it is 
not, with the exception of those areea unable to support satisfacto
rily local governmental institutions, to extend i1B administrative 
controls materially beyond the bounds reached at the present time. 
The local governing boards should have the same powers aa those 
usually associated with the district school boards. The people of 
any oommunity through their duly elected officials should have the 
right to select their superintendents and teaching staff, and estab
lish school policies as they have in the paat. A. plan of guaranteed 
full tlnancial support for a minimum program would in no wise 
interfere with the usual duties and powers traditionally delegated 
to local communities. By permitting the localities to supplement 
the State minimum program with such levies as the wealth of the 
community will warrant, DO limitations are imposed-only a mini
mum guaranteed. 

t. Sgmme'Y 

That the public school system of New York as it exists today is 
vastly modified and far superior to that prevailing in 1812, no oue 
can gainsay. However, 80 far as central-local relations are con
cerned, measurable modifications are indeed few. The State sup
plied as large a percentage of school revenues in 1860 as was sup
plied in 19M. Figure 12, showing the trend of State and local con
tributioDS since 1830, indicates that there has been DO major ehaDge 
in matters of central financial support. True enough the State 
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contributiou is in excess of $100,000,000, but local levies have like
wise increased. Rather thau any change in relationships, all that is 
evident is growth. In 1812 a State departmeut of education was 
brought into existence to supervise and coordinate the work of a 
large number of more or less autonomous school districts. To 
what exteut is the structural relationship different in 1934 than it 
was in 1812 f There is still a departmeut of education; there are 
still more than eight thousand school districts sufficiently autono
mous that if the local treasurer wishes to comingle the public 
moneys with those of his own, no one dare object. Central controls 
are exercised today-so they were in 1812. State assistance was 
then dependent upon maintaining a school for the required term, 
employing a certified teacher, and using State funds solely for the 
payment of teachers' salaries. Present-day controls have gone little 
farther. If, for example, the State had assumed fnll responsibility 
for the financial support of a minimum school program; if the State 
department had authority to close uneconomical school units, or to 
redefine district bounds-then one could say a significant change in 
State and local relationships had taken place. 

The fact that relationships between the State and the localities 
have not changed materially in over a eentury and a quarter does 
not mean that revision is not desirable. In fact, the pages dealing 
with ill-apportionment of economic resources, scattering of cash 
funds, mal-distribution of taxable resources, meager educational 
offerings, redundacy of elected officials, and complex inter-govern
mental relationships clearly indicate the need of change. 

Most of the enumerated weaknesses could largely be obviated by 
introducing the following readjustments: 

(1) In those areas where the sparseness of population and the 
paucity of wealth make the maintenance of local governmental 
institutions non-feasible, the State should assume fuU financial and 
admi .. istrative responsibility for the function of education. Com
plete freedom should be exercised by the State as to whether pres
ent schools should be operated, consolidated, or the children moved 
to other parts of the State for schooling. This program should be 
associated with that of removal of marginal lands from the field of 
private exploitation. 

(2) In all other regions of the State the central government 
should assume fuU finoaefal responsibility for the .. minimum" edu
cational offering. This responsibility should not be limited to pro
viding current revenues but should be extended to include outlays 
as well. The standards should be set in objective terms, whenever 
possible, and the achievement of .these ends should be made an 
administrative matter-not equality of UJ8IB, but eqtUJllll flood 
faeilities or &pport .... it;. •. 

(3) The school unit should be made coterminOl1ll with a uuit of 
local government determined by unified economic and social inter
ests. This same principle applies in rural areas 88 well 88 city and 
metropolitan regions. • 
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(4) The administration of school affairs should rest in the hands 
of the same officers charged with directing the policies of the com
munity in all of its other common interests.. 

(5) Because a local governmental unit may appropriately 
maintain a common school, it does not follow that it can operate 
economically one of secondary rank. On the other hand, some 
urhan communities might not ouly operate secondary schools, hut 
institutiona for advanced study as well. When local capacities 
have been fully exploited, the extent of their operationa is deter
mined. U a community cannot support a high school or a college, 
as the case may be, it then becomes an obligation of the State to 
provide such facilities through tuition arrangements or by direct 
maintenance of the necessary institutional facilities. 



CHAPTER X 
REVENUE ADMINISTRATION 

Although providing revenue is not ordinarily considered to be 
functionally coordinate with highway building, health preservation, 
or provision of school facilities, there are, nevertheless, numerous 
characteristics obviating any basis for distinctive treatment. Pro
curement of trained personnel is equally as cogent in the divisions 
charged with tax administration as in any other department. Or
ganization of operations so as to maximize economies is no less 
desirable in the assessment and collection of revenue than in render-. 
ing protection to persons and property, cleaning streets, or dispos
ing of refuse. On the basis of number of employees required, reve
nue administration is by no means least in importance. Whether 
tax policies are wisely developed and uniformly executed are also 
matters of intricate and far-reaching social and economic concern. 
As government comes to command as much as 33.9 per cent of the 
national income,l it is a concern of the first order as to how a tax 
burden of such proportions is to be spread. Raising of revenue no 
longer involves just the question of appropriateness of method or 
equity of apportionment, but may also include problems of spread
ing the income stream through personal imposts laid at progressive 
rates, distribution of property rights through inheritance taxes, or 
organization of production through selective excise and classified 
ad valorem taxes. 

In New York the importance of the divisions of government 
charged with the responsibility of assessing, equalizing, and collect. 
ing taxes is worthy of note because of the large number of persons 
engaged and the amount of money expended in the work. As a 
case in point, the State department of taxation and finance may be 
considered. In 1932 this division employed 1,642 persons and 
expended $3,692,000.' The city of New York expended $4,890,224 
in 1932' for the support of its finance and taxation department 
consisting of some 2,060 employees.' All in all, there are probably 
no less than 71,000 elected taxing officials in New York.' Revenue 
administration is also a ranking function 80 far as State and local 
relationships are concerned. In 1930 New York State gave to the 
localities a total of $84,160,000 as shared revenues, a sum amount
ing to 24.3 per cent of the gross revenues of the central IrOvernment 
and 9.5 per cent of all revenue receipts of the localities.' Diminished 

1 GoftJ'DlDental apenditu ..... Federal, State and local, '13,417,000.000 In 
1932 (National Industrial Conferenee Board. 0011 ., _.,,_1, 1_193~ 
IN ... York, 1934], p. 3); see Table 4, p. 19 for national inrome. 

• A_ lUparl ., IA<! 8_ 7'0lIl O ..... io'""", 1932, p. 57. 
'AftMIGl lUparl of IA<! COOIptrolkr 0' IA<! Cit, of N ... Yorio, 1934, p. 7. 
IN"", Yorio 7' ..... , Deeember 12, 1932. 
• See ... ,....., p. 147. 
• See Tabl .. 5, 8, and 45, pp. 22, 31, 251. 
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The e nomt of this las &till rem.ina in the Iamds of eounty eourt 
offirel'B.·· The mortgage regiI;tij tax, imposed as a result of 
remonl of such intangibles from the geuenl property tax, has 
heen e d hy the reeording offieel'll of the eounties sinee the time 
of ita enaetmenL" 

TUA!II • d by the State began to provide a sizable portion of 
the annnal revennes after the development of eorporate tasation in 
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State assesses the corporate organization fee'· and licenses of real 
estate brokers, real estate salesmen, and billiard rooms.'· The 
snperintendent of insurance makes an annual levy against foreign 
insurance corporations for the privilege of doing business in the 
State. This officer also makes a levy against underwriting profits 
on marine insurance." The levy against shellfish grounds is made 
by the department of conservation," and licenses for the manufac
ture and sale of alcoholic beverages are issued by the State liquor 
authority." 

REvIEw AND EQUALIZATION 

Ancilliary to the work of assessment is that of review and 
equalization. As long as it is impossible for any assessing official 
to eliminate all inequalities from original appraisals, an agency 
must be provided to hear taxpayers' complaints and to scrutinize 
the tax roll. Inequalities may occur in placing proportionate 
values on various items of realty and personalty, properties may be 
omitted, or erroneous assessments made. 

Since 1665 the town has provided some sort of machinery for 
hearing taxpayers' complaints. The Duke's Laws authorized jus
tices of the peace to make abatements and in 1801 the assessors 
were named as a board to review their own work." This arrange
ment still prevails except in those towns having one asseasor, where 
the board consists of the justice of the peace, supervisor and the 
assessor." The act of 1847 providing for the incorporation of vil. 
lages indicated that the procedures for assessing and collecting 
taxes in the towns should be employed in the villages as well." 
Village rolls are now reviewed by the trustees or a committee of 
the board meeting with the assessing officials.'" In the principal 
cities of the State a variety of reviewing agencies is provided." 

10 TIJIlI LaID, f 180. 
,00aMll'. OOMOlidate4 l.G<ar, 1930, 51 :441, 41 :345. 
21 Jb;4., 30: 34 and 16U .... 
.. Jb;4., 10 :308. 
18 Cahil", Supplement, 1935, 2-&; 60-84 . 
.. ct. Table 10, pp. 5G-61 • 
•• Cf. Figure 8, p. 58 • 
.. LatDo, 1847, c. 426, f 33. 
H OaMll'. OOMOlidated LatDo, 1930, 85: 105. 
38 The o1Iicera charged with reviewing work in 80IIle of the cities are .. 

follows: 
Auburn ......... City manager, &8le88Of, and corporation cotlD8eJ. 
Binghamton .•... Corporation counsel, director of Jlnauce, and. city eogi-

DCeJ'. 

JameBtown ..••.• Three member. of COUDcil and two laymen appointed 
by ma1or. 

lA.ckaW&DD& ••••• -
Middletown ••••• Appointed by ma1or. 
Mount VemOD .•. Comptroller, aueuor, and pre.icient of CODUIIOD eouneil. 
New Roch.11o •••• Appoln_ of ma10r and director of lIDanee. 
New York ....... Board of taIea and '·MI'!Denta. 
Niagara Fallo ••• City comptroUer, enaineer, and .........,r. 
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To the enent that school district trustees have authority to deter
mine values they likewise have power to hear grievancea and make 
revisions in their own valuations or those reported in the town 
888eMlJDent roll." The county board may assume the prerogatives 
of a reviewing agency whenever the town officials fail to grant 
hearings 88 required by law.l • In addition to the reviewing func
tion. exercised by the town, county, village, city, and epecial dis
tricts, the power of the State to hear individual complaints through 
the courts must not be overlooked. After other remedies have been 
exhausted, a complainant may petition the supreme court to 
review an 888essment as to legality, validity, or equality." 

An equitable epreading of the tax burden is as much dependent 
upon equalization as review. Various cl888es of property may 
receive di1ferential treatment, and certainly subjecting two or more 
asaeument areas to a common rate will inevitably lead to competi
tive undervaluation. The first attempt to overcome the inequities 
arising out of assesaing property in various towna at di1fering pro
portions of its true value occured in Ulster county in 1764. The 
act of this date provided that the asaeasors of the various towna 
we", to meet and work out rules for calculating the true value of 
real and personal property.'" In 1816 the reeponsibility of equaliz
ing the values established by the several towna was given to the 
board of supervisors. It is with this body that the duty still 
remains. II Tbe matter of a rate for State purposes interested the 
central government in the problem of equalization at an early date. 
For a period of two years following 1799 the State named three 
commissioners in each county wbo were to make corrections for 
debasements in assessed values." Tbe State asaumed appellate 
powers in matters of equalization in 1859 when the comptroller was 
authorised to hear complaints from any town or ward supervisor." 
This duty, tranaferred to the State assessors in 1874, was finally 

Polllhkeopal. •••• Ald.rmoa .. t.1ar&e. commilllioner of &sI08IIIIIenta, &DC! cor· 
porotiOll COIlDoeI. 

Roeh_ ....... City couaol\. 
11.0lI10 ••••••••••• Preoidont of eouD<iJ" corporotioa __ , &ad t.hno ... _ro. 
Troy • • • • • • • •• •• Commillliouer of ............ ta, COrporotiOOl .....-I, treu· 

aNI', aDd eomptlvller. 
UUea .....•...•• A"Moeor, mayor, pneidea.t of ecMIDeiJ., aDd ehail'1llU of 

COUDeil committee OD. taDtioa.. 
Wat._ ••.••• City ...... ~ &ad eorporotiOOl eoaueeL 
White PlaiJu .••• Appointed "1 mayor. 
YOIlken ..•..... CorporatiOD eounae1. eom.ptroller. aDd ,."""mjuioaer of 

taxation &DC! a '"Dto. ... __ Lew, • til. 
.. ,... IA_ • • 31. 
1llW., • no. 
.. IA .... 1714 ... 1264, P. 801. 
&l1A .... 1818 ... 104, r_ Lew, • III. Oa a<ti .. of tile ~ the 

duty may be d.l .... ted to. board of tMoe _bon (NioL, • 611. 
"1Aooo, ITUlI, .. 'It. 
1IlW., 1868, .. III, • II. 
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lodged in the tax commission at the time of its creation in 1896." 
This agency still is authorized to hear appeals from equalizations 
made by a board of supervisors. aT 

Equalization on a county-wide basis was first attempted in 1859 
when a State board was created for this purpose." The tax depart
ment, organized in 1915," took over the duties of this earlier 
agency and for a period of time was particularly aggressive in 
assembling data essential to the solution of equalization problems.'· 

CoLLECl'ION 

Provision for the collection of taxes is in as great a welter as 
that of assessment and review. Towns, villages, cities, ad Iwc dis
tricts, counties, and the State-each collects one or more taxes. It 
is entirely possible that a village dweller wiabing to pay his annual 
tax hill will find it necessary to locate three or four tax receivers 
-the school district collector for school taxes, the village collector 
for village levies, the town collector for general town, county, and 
State levies, and if his property happena to fall within the bounds 
of a special district, still another collector may have to be BOught. 
There are in the Stste today no lesa than 10,972 collectors outside 
Westchester and Nassau counties. 

This army of officisls is scattered through 55 counties with 
an average denaity of more than 12 [collectors J per town. 
In spite of its size, this army is responsible for the collection 
of only about one-sixth of the property taxes levied for all 
purposes within the state. The remaining fi\'e-sixths are col· 
lected in lesa than 200 city, county, town and village offices." 

The policy of delegating collection duties to the various types 
of governments is as old as the units themsel\'t'S. For example. the 
Duke's Laws of 1665 delegated collection duties to the constable. 
These officers continued to perform this duty o\'er a period of 
twenty-six years until specially elected functionaries were pro
vided." When the villages of Newburgh, Troy and Lansingburgh 
were incorporated collectors were included in the list of officers to be 
elected. The first general vilIa"ae act passed in 1847 followed the 
procedure established in special legislati\'e acts of fifty years 
earlier." The act of 1695 giving New York City authority to raise 
eertain taxes named a collector. The charter of 1730 applicable 
to this same city provided for the election of collectors. In 1788 

"n;d., 1874. .. 3.;1; iIrid., 18H, .. DOS, I IH. aT,.... Z-, f 115 . 
.. u-, 1859, .. 312. 
"lIii4., 1915, .. 311 • 
.. For the hiR.orJ of eqoalilatioa among eountiee by the State, 1ft Sational 

Iutitnte of Publie AdminiRl"atioD, 0,. cU., Memoraucium No. I. pp. 36 fl . 
•• lbid ... llemoraudulD No. 12. pp. 10-11 . 
•• Ct. Tobie 10. po 60 . 
.. Cf. Table 18, po 120. 
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tax eolleetors were provided for in Hudsou and Albany." Chap
ter six of the colonial laWII estahlishing the county hoard of super
visors authorized this body to appoint a treasurer." Speeial col
leetors of taxes laid for educational purposes have existed since 
the formation of the distriet system in 1812." In the case of the 
State, the date marking its entry into the field of revenue adminis
tratiou is more reeent than that of local governments. True 
enough the central government had colleeted a few lieenses as 
early as 1784," hut these SOUree& of revenue were ntterly inade
qoate to m .... t the hudget requirements assoeiated with the years 
following 1850. From the middle of the eeotury until the State 
began to administer the capital stock tax in 1880, property taxes 
constituted the backbone of the State '8 fiscal system. The addi
tiou of other Sta~red taxes not only reduced the impor
tance of property tax levies as 8 source of State revenue, hut has 
now obviated the necessity for a State rate. So important has the 
State now become as a fiscal macbine that the whole flow of reve
nues has been reversed.. Instead of the localities collecting and pay
ing over to the State, the ceutral government collects and redis
tributes to the variona political subdivisions. Table 42 indicates 
the extent of this development over a period of thirty-five years. 
In 193t the State eolleeted 28.1 per eeot of all tax revenues, both 
State and local. 

Out of these historical antecedeuts the prevailing arrangements 
for the oolleetion of property taxes have evolved. The town 001-
leets tues for its own purposes, the county, State, and speeial 
districts. The villlltre oolleets ouly taxes levied for village pnr
poeea. School and other ad 1toc districts make no colleetioDS other 
than their own.. A variety of inter-governmental arrangements 
prevail. in urban centers. lu New York City, Albany, Cohoes, 
Watervliet, and Yonkers oue consolidated tax hill is sent to each 
taxpayer; Buft"alo and Rochester eolleet city and school taxes, 
while the respeeti\"@ eounties colleet State and eounty taxes; Lacka
wanua colleets local, county and State taxes on one roll. but bills 
the State and county levy separateIy from the city and sehool tax; 
Niagara Falla and Watertown IIII!nd three IIII!parste bills; Ithaca 
rollecta taxes on three IIII!parste rolls at three different periods." 
The county. through the reeording offieer, collects the mortgage 
registry tax and in those eounties without salaried appraisers the 
coonly treasurer eolleeta all taxes paid on resident estates." 
Arrsngemellts have also been made whereby the eoonty may 
reeeiYe curreut tax payments from utility companies. .. The eounty 
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TABLE 42 
COIIP_ ." 90.~ TADIS ....... TObL 90. .. £JIlII ~ T _ ___ 19M-

(Tlw--ada) 

1900 ..• _. __ . _ 0_' _._ •• ___ ••• _. _____ • ____ o ___ 0_ 0 ___ _ 

1901. ___ .. ___ .. _____ . ________ • __ •• __ . __ •• _ •• _. _. __ 
JQ02 •••• ,0 __ ._., __ ••• ". _. _. _ ••• _______ •• __ •• __ •••• 
19Oa •• _. ______ . __________ .. _____ • _____ • ____ . ____ . _ 
1904 •• __ • _. _. _. ___ • _ .••• _____ • _. _ •. _. ____________ . 
1901i •••• _. _____ • ____ .• __ ... _________ . _____ . _____ ._ 
1901 ••• ___ • ____ • ________ •. __ ._. _. _._.0_' _ ... _ .... _ 
190'7. __ •• _. __ • _ ••• _ •.•. _ .• ____ . ____ ..• __ . _____ . __ _ 
1908 ••• _______ .. __________________ • _____ •• ___ . ___ . 
19OCll ••••• _. _. __ " __ • _ ••• ___ • __ • ____ • __ • __ •• ______ _ 
1910 ••• _. _0_. _. __ .... _. _ ._.0 ___ ... __ .. ____ .. ___ . __ 
1911 ••• ____ •. _________ • ____ ... ____ • ____ • __ . __ • _ •.. 
1912 ••••••.• __ •• _' ___ ••••.. _ .••. ___ . _. _. _____ • _. _. 
1913 ••• 0 ••• 0 _ ••• _ • _ •• 0 _. _ ••• _ ••• _ •• ' _____ • __ •• _ 0 __ 

191t, ••• ___ ,. ____ , ___ " _. _____ . _. _ .. __ .. _"'" ___ . 
1915, ........ 'P. _. _. __ •• _. ___ ._ •••••• _____ . ____ . __ _ 

1911 •••••• ,., __ ., _ ••• " _ .••• , ••• _, __ • _ • ___ . P __ ••• _ 

1917 •••• , •• __ , _ ..•.. ___ ..• _ , ____ .•.•••. _ .• _ ..•. , .. 
1918_ •••••• , ....... _ ..• _ ..• _ ••• _ •• , ••• _ ••• ___ , _ ,. _ 
19U._ ••••••••• , •. _ ••.•.•...• _". _____ •. _ .......• _. 
192O •••••••• _ ••..• _, ___ " . ___ •. __ o ••••••••••••• ,_, 

1921',,0"'_. ______ '. _ ... _ .. _ .•.... , .. ___ . __ .0. _ •. 
1922 •••••• 0 • _ ••••••••• _ ••••• -, •• _. __ • __ • _ ••••••• _. 

1923 ••• , ._ •.•• _ ", .• ___ ._,_ •. __ . , •.•••..• ,',. ____ • 
192t ••••••• ,. "'.0, "' ••• _ •.•••• , ••• ,._ •••• _. '_'" 

1925 ••••••••••.••...••.••••••.••••••••••.•••.•.••• 
19'2& ••••••••••••• _, •• ,., ••• _ •. _"" _._ •••• , •.• __ •• 
192'7 ..... __ .,., .•••••.•••••.•••.•.••..• , P. , ••••• ,_. 

1928 ••••••••. _ ••.•••..• _ ...•• _ ••••• _ •• __ . __ ., •.• ,. 
1929 ••••••.• , ..• " ...•• ". _ •. ' .•••• 0. _ ••••• ,. ___ " 

1930, •• _ •• , •••.• , ••••• _ •. p._ ..... _."._ , ... _, ... ,. 
19J1 •••• _ •.••••.••• _ •..••••. , .• , _ •.•.•. _., .•• , _ ••• 
1932_ ..... , .••.•.•••..• " .•• ,_ •••• _ ••.•• , .'.'._.". 
lA33 ... _.'" •• ,., ••.•• , ••.• _ •• _, ••• _, .•. , .• _ •.• _,._ 
JJa36 ........ __ •.•.• _ •• " •• ,., ••• , •• _.,. _ •••••••• _ •• 

_.Zit 
21.S16 
22.128 28._ 
30.1911 
31.51" 
31.01J 
39.791 
38.910 
31._ ., ...... ...... 
41.751 
M.tTl 
.... 165 
".T.lI> 
CU". 
83.112 
15.0'14 ....... 

UII.333 
135.191 
US.tol 
127 .8J2 
133.r.T 
180.207 
1';'.518 
JOI5.SIl 
237.772 
290.317 
""'.231 
291,117 
..... 342 _.1101 
2liI5.182 

11_.818 
]47 •• ' 
UI&.t'199 
ITa .• ' 
191.1Y}8 ........ 
"'.%10 
25:1.140 
277.1'" 

''''.'.: . 
....128 
r.1 . .2!17 
333.611 ....-296.Mi 
320._ 
348.817 
3IM •• Ut 
431.23) -.-51.4M 
5M.7U 
&12.tm' on . .., 
728.120 
7'!M.I1" 
8O"4.XD 
.m.117 

1.058.fI¥1 
1.145.4.58 
I.W.r.I 
1.O!M.167 

8&6,j'gQ 
1..G60.181 

J •.• 
H.' 
13.' 
I •. t 
JS.' .. . 
17.2 ... 
H.' 

...... u:i 
U.S 
l7.a ..... 
11_1 
lA.l 
u.a 
18. 
.1.0 
200 .... .... .... 
".5 
II.' 
21.0 
21.1 
21.5 
".5 
11.5 
28.7 
a.' 
21. 
".0 
28.1 

treamrer also eolleets all deIinquent property taxes." The StaJe 
eolleets all those taxes mentioned in the aeetion dealing with _ 
ments." 

%. State and Loa! Be1ationabipe ~ oat or Reftnue 
Adm;n;atratioa 

The central-local relationshipa thet have evolved oot of adminis
tering the revenues needed for the IIOpport of government are 
indeed numerous.. There have been times when the State denied 
eertain of its poIitieaI subdivisions the power to levy taxes. When 
authority to tax is given, usually" the maximum amounts or rates 
are stipulated. Procedures to he followed in borrowing fonda are 
likewise rather minutely" drawn by- the central government. Not 

0lni4..182.. 
"See ... _ pp. !33-34; opedaI __ taut _ ~Jy ...u.....I; d. 

Tables 43 &lid 41;, pp. !44--4,6, Ziil. 
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only are taJ: and debt limits established, but the central govern
ment has laid down rules governing the keeping of public accounts 
and the reporting of fiscal statistics. Any tyrannical propensi
ties that local 8BBessing or reviewing officiale might have are 
definitely limited by action of the courts. Gross inequalities result
ing from work of equalizatoin boards may be corrected by the tax 
commission. When the revenues derived from excises were inade
quate to meet State budgetary needs, the local taxing machinery 
was utilized for the raising of additional funds. Not long after 
the era of corporate taJ:ation was opened the State began to &hare 
with the localities a portion of the revenues derived from these 
sources. 

TAX AND DEBT LIUITB 

The State has always been somewhat chary about granting gen
eral powers of taJ:ation to its political subdivisions. To mention 
the name of New York City calls to mind the long struggle this 
municipality experienced before the requirement of legislative 
approval of the annu81 tax bill was abandoned. Even the town 
and county, units of government considered to be notably more 
"honorable" than the city, as late as 1800 could levy taJ:es only 
within narrowly prescribed limits. For example, in 1800, $500 
was the maximum taJ: that could be levied in anyone year for the 
construction of a county jail;" from 1801 to 1832, $250 was eet 
aa the limit for town highways ;a. and in 1847, $2.00 per capita 
was set aa the maximum levy for the construction of a town houee." 
Outside of the limitationa impoeed aa to the amounts that may be 
levied for speci1lo purposes," the only general law bearing on tax 
limits is the 2 per cent rate applicable to villages.1T 

The first conatitutional> limitation on taJ:es was indirect in 
character in that the Legislature was authorized to "provide for 
the organisation of cities and incorporated villages, and to restrict 
their power of taJ:ation, • • • UN While not pertaining to 
amounts of credit, the character of local loana was fixed by con
stitutional mandate in 1874.. An amendment of that date pro
hibited local governments from incurring any indebtedness except 
for strictly public purposes." The first direct constitutional limi
tation on property levies appeared in 1884. County and city levies 

1I.t._. 1800. a. I . 
.. 'b ..... lROI ... 18ft. I u. 
.. I&W.. 1847, .. la7 • 
.. Ct. Bi'_11 .r-., 1835, f M. 
"Tho Villa .. La ... IIU-a .tatea: "Tho amount 01 .... h budset after deduot

It,. r"bda on haIId and lunda Iio he .... hed by tho 'I'ilIaP oUler tIaaa by 
.... eral 1'i1l_ tax aDd aJoo deductiq th. amOUDt 01 tho iDd __ 01 
tho 1'i1l_ lawfullJ _tnr._ aDd &D1 propooiti_ adopted by tile e1 ........ 
"hleil will .......... duo ud payable darlag tho _t a-I 1'OU. oIIa1I _ 
ezeood two per _tum of th. Iiot&l ftIuatiOD of tuabIe property .. .-. 
_ th. _t roll of neil Til .. U 

.. c----. 1848, Art.. vm. ... aDd ...... 18M, Art.. XII, I L 
• Amaudiag Arlo VlU, I 11; d. ;bi4., ISM, Art. VIU. I 10. 
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in all cities of 100,000 and over and the counties containing such 
cities were limited to 2 per cent of the assessed valuation, exclusive 
of debt charges. This limitation is still operative.'· 

The prerogative given to the Legislature in the Constitution of 
1846 and repeated in the present instrument relative to restricting 
taxes and debt has been exercised chiefly in limiting the latter." 
The first general act providing for the incorporation of villages in 
1847 limited borrowing to anticipation of taxes." Limitations 
expressed as a percentage of assessed value were imposed on cities 
and villages in 1853." Counties and towns were incl uded in a 
percentage limitation act of 1892.·' Limitations are now imposed 
on cities by statutory provisions found in the Second Class Cities 
Law, General Municipal Law and General City Law; on counties 
by provisions in the County Law; and on villages, towns and school 
districts by their respective 1aws. These measures cover not only 
debt limits, but they also, in many instances, prescribe the type 
of bond, maturity, interest rates, etc." The first debt-limitation 
clause to be written in the Constitution appeared in 1884 and was 
applicable only to cities of 100,000 population and counties con
taining these cities.·' In 1894 the provision was extended to all 
cities and counties in the State exempting certain classes of debt. 
Under the Constitution as it is now drawn, the borrowing power 
of all cities, counties, villages and towns is restricted to 10 per 
cent of the assessed valuation. Of 

SUPERVISION OF LOCAL ACCOUNTS 

No system of central fiscal control can be any more effective than 
the completeness of the records on which its operations are based. 
At the present time the State through one or more of its depart
ments may scrutinize the fiscal operations of either a city, village, 
county, town, or any agency authorized to receive funda in which 
the State has an interest. Steps were first taken in this direction 
by amending the Code of Civil Procedure in 1892." As a result 
of this change the supervision of court and trust funds was trans
ferred from the various courts to the State comptroller who was 
required to designate depositories for the funds and to conduct an 
examination of the accounts. Central reporting of financial sta-

"Ibid., 1884, Art. VIII, I II; d. 'bid., 1894, Art. VIII. I 10 . 
• 1Ibid., Art. XII, I I. 
OJ Ltw:1s, 1847, c. 426. 
81 !bU., e. 603. This act, including aU cities and villages. was repealed 

in 1892 (iIM., Co 885. I 2) and in ita place the mbotitnte meaaure Included 
only cities of over 100,000 population and counties containing weh citiee. 
Villagea were a~in included in 1897 (ibid., .. 414, I 130). 

"Ibid., e. 888, f 13 • 
.. For further restrictions recently impoeed d. .Lotmt, I D36, e. 509. 
00 Amending Art. xm, • II. 
or Art. VIII, I 10. These limitatirntO usually exclude debt Incurred for 

providing water mpply, tu: anticipation .arranta, and apeeial ueeumentL 
.. LMDo, e. 851. 
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tistica by local governm~nts was first instituted in New York in 
1905." The act as drawn at that time included all counties 
(except Greater New York), cities of the aecond and third classes 
and the larger villages.'· In 1907 all incorporated villages were 
required to file reporta relative to receipts and disbnrsements;" the 
towna of the State were included for reporting, examination and 
supervision in 1911;" and in 1920 the system was extended to 
include the accounts of a city or union free..sehool district having a 
population of 5,000 or more." At the time compulaory reporting 
WBB provided the duty of furnishing forms essential for the reporta 
WBB placed upon the bureau of municipal accounts. In addition 
to outlining the form of the report this BBme agency was authorized 
to audit municipal accounts. The short experience of two years 
indicated definitely that the degree of success to be achieved in 
both reporting and fiscal regularity depended on the adequacy of 
original booka of entry. Formulations of systems of account became 
a duty of the State in 1907." By 1913 provision was made for 
standardization of town accounts and uniform systems set up for 
1lIIe in seeond·c18SB cities.1I An accounting system for third-elass 
cities was formulated for installation in 1916," and for villages in 
1925." An amendment requiring all authorized agencies to file 
reporta on funda received in which the State had any interest was 
pasaed in 1919. For this purpose the position of auditor of reve
nues WBB created and a system of monthly reporta inaugurated 
requiring all courta and magistrates to report the fines and peoal
ties collected for the State." An examination of the rent accounts 
ktpt by the clerka of the tweoty-si:J: municipal courts embraced in 
the city of New York was required of the bureau in 1921." 

The bureau of town highways, formerly a part of the department 
of public works, was placed under the direction of the bureau of 
munidpal accounts in 1924, and additional examiners were 
employed to audit the highway aceounts of supervisors and town 
superintendents of highways. The preparation of new forms and 
supervision of the county road fund were undertaken in 1930." 

The extent of progress made by the bureau is indirated. among 
other things, by the number of examinations conducted and yearly 
reporta ftCeived. During the year following the enactment of the 

• '&44.. ~. TOIl. 
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law, one connty and two villages were examined; in 1910, 25 eumi
nations were made ~' and the report for 1932 shows 91 examina. 
tions completed and 39 in process.. In 1907 only 618 mnnieipalitiea 
reported, while in 1932 there were l,681 reporIB reeeived.. II It ... 
not nntill920 that the Speeial Beporl of floe COffIptroUer ". JI ..... 
eipal Ac<:o."lts contained data for all the mnnieipalities from whicll 
reporIB WIlre required." 

The wisdom of establishing the bureau bas been thorongbly sub
!!bIDtiated, principally by the faet that it has been instrumental in 
recovering large sums of money for the mnnieipalities dne either 
to peeulation or to a misunderstanding of the law on the part of 
loeal officials. For the year 1932 alone twenty-*Ven years after 
the system of examinatiol1 was inaugurated---.$362,000 out of a total 
of $791,000 of misappropriated funds was recovered.. These 
amonnts were spread among thirty-one mnnieipalities. .. 

The bureau not only condnets examinations and installs systems 
of acconnting, but also gives advice on the administration of loeal 
duties. The highway examiners hold eonferenees with loeal 01lieials 
to instruct them in highway aceonnting, law and finance. The 
bureau determines the amonnt of State aid apportioned to the towns 
and eonnties each year for highway purposes." It bas also "be
come a legal clearing house through whicll statutes, eourt decisions, 
opinions of the Attorney General, loeal la ... and ordin8"ees and 
opinions of the Din!etor of the Bureau on legal and aeeonnting mat
ters are disseminated throughout the state."-

AI!!!PW!O!!!f'r AIm Cou.Ecnolil 

As long as the State was able to meet its revenue needs ehiefty 
from excise taxes and duties, the interest manifested in aT !!lent 
and eollection of loeal taxes was very meager. Howeoa, ... hen 
inWrect taxes were inadequate, it was natural that the State should 
utilize the established maebinery of loeal tal: administration. or In 
adapting loeal fiseal deviees to provincial uses, some sort of eontrol 
was necessary. This needed BIlpervision was BIlPplied at firs by 
making officers of the eentral government responsible for seeing 
that the work was done. The first general tal: act pazed in 1683 
named eo1ll1llissioners who were to assist the loeal 01lieials and sene 
as a board of review.- In 1691 eentral aupervision wall still 
retained, but the ~t wall given to the justices of the ~ 

&1 bIMIaI ReJIIfWf of CAe C ;" u •• till, pp. 51 L 
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and to the mayor and aldermen in New York City and Albany." 
The work was completely surrendered to local officials in 1728 when 
apportionment and management was taken from the justices and 
given to the elected supervisors." The supervision exercised after 
the work was placed in the handa of the county consisted of requir
ing the use of prescribed forms," and in the appointment of county 
collllllissioners to supervise 88Bessmenta and make necessary equali
mtion."· 

The enactment in 1851 of the $800,000 school tax so increased the 
magnitude of the State levy that it was necessary to equalize the 
values established in the various counties. This duty was placed 
on the State board of equalization created in 1859." Three mem
bers of the board known as 88Bessors were to visit every county at 
least once in two years and gather data as a basis for ita equaliza
tion decisions. Reports prepared by special commissions" plus the 
pleas of the State 88Bessors urging the broadening of supervisory 
authority led to the creation of a new agency-the tax commission 
-in 1896." Ita original powers included the investigation of 
assessment methods, supplying local assessors with information, and 
the drafting of rules necessary to enforce the provisions of the act. 
Subsequent growth of supervisory power has been only nominal. 
General powers of the commission have been broadened to include 
the development of rules for keeping and revising tax maps, con
ducting of research, preparation of assessm~nt forms and reports, 
the compilation of statistics relating to taxation, and the conducting 
of meetings for asseasors and supervisors." Powers formerly exer
oised by the .-ors relative to equalization fell upon the oommis
sion when it came into existence. This body may now, on ita own 
motion or on complaint, review the work of county equalization 
boards. or The most salient work performed by the central govern
ment affecting matters of local equalization policy have come about 
indirectly. In 1916 the tax commission was chargsd with the 
responsibility of gathering data on assessed to full value aa a basis 
for equalising special franchise 8. "'ents." These data have 
in many instances been adopted 'VOluntarily by county boards as 
8 basis for adjustments between the various towns. - Sucb 
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.71 411 1.070 1,160 1.0" 1,360 3,6U8 ...... •• 104 1.23' 1.017 ...... 1,652 0,0911 1.857 
1 .... 0 '711 I .... 1.0l!I 1.008 1,367 I ... ...... 1.884 <.aOO 480 ...... 810 11,607 1,115 
1.7" 1.817 '.2U l.no 3.044 ',OUl 4.0" in .. 13,7111 7.787 817 ...... I.~ 11.686 2,026 

.8.201 8'1' l,fl8 !.SOl 1.>134 "'72 t,400 11.t33 1.811 1.8110 ...... 11.083 2,678 
11.008 8'18 l,fGS 1.110 1,101 '.011 '.670 11,660 18,:«0 ',IISO w lii:iOO '20 8.48'1 2.&10 
11.018 I,tol 107 1.111 1.338 8.234 1.1 ... 10.868 21.160 IO,MO III 1.1511 I .... '-'14 
16.7116 I .... 1,111 "n 1,878 ',IiI '.807 f..m IS.136 7.100 ...... 18,150 1.413 23' 8,2110 
lI,nl 1,17' 1.138 I .... M" ',ou '.~GI I,WI 18.823 I.m ...... 14.000 1,786 21 10.on 
II.W 1,1161 1,717 1.«1 '.6&7 8.77G I, 1. la.o81 17,786 8,&71 ...... 17.000 1.8'11 0 1'.m 
1f,'21 1.601 1.001 1.688 8.401 1.8M o,sas 10.471 11,8611 7.078 ...... 8.&88 1.001 I 18.Sl8 
n .... 1.072 ',7eo I .... 1.71' 7.001 7 .... M,lIn 23.080 11.303 ...... 10,41»1 ..... I 11.334 ....... I.m '.'" 1,1111 U8'l 1.718 8.1111 lI.m 11.113 II,SOl ...... 14.401 6.175 ...... 31.607 
11,007 1,183 '.611 1,IIao 0.0104 8.818 t .... 11,761 ".430 1&,MO ...... 10,3&0 6,151 ...... 13,1&7 ...... I,IM ', .. •• 440 7.185 I."" 4 .... 28 .... 23.16t 11.183 ...... SI.W 1.88$ ...... 25.471 
1<.010 '.868 1.111 I .... 7.00II 10.172 ..... ".67' t7,165 11.080 ...... '1.700 1.131 ...... 10.817 

! J1 ! r!-
. ..... 196 .. .... 103 . ..... 140 . ..... 181 . ..... m . ..... 101 . ..... 101 . ..... 110 . ..... 147 .. .... 0& . ..... 12 
...... i 
.. .... 2 .. .... II .. .... 23 
.. .... it . ..... IG 
.. .... 84 .. .... 10 
...... II . ..... 18 .. .... m ...... 287 .. .... 168 ...... M2 .. .... 011 
...... 700 .. .... '184 ...... 770 ...... 710 
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powers as the eommjssilJD has with respeet to cmiell'iq 1""'00_ 
menta were aeq1rired iD. 1915.'00 The effective power of the _ 
mission iD. eo~ UDSlltisfaerory ass n_t eooditioos B ia 
reality fucited to suell action as the sap~ ClOII:rt justiee may 
be inelined to take. Control. OV'el' as. sting persomoet is virta
ally nil H an asseoeor refuses to penona his duties .... -tv 
the tax e(>mmjssion may issue an order direeting the o1fer.d<!r to 
mend hls ways. Further aetiml, however, is dependemt Up/lll u.e 
justice of t.be supreme eourt who May issue an order d.iree:tiJ:yp; 
the re<Wcitnnt official to eomply with the IaW.'" 

Expansion of revenue aetivi.ties subsequent to 1850 ineluded 
not only the supervision of property aoo :menta but the devel
opmeat of DeW sourees of revenue as well III fact, t.be ~ 
lion tax ena.eted iD. ISBO marked t.be begiruring of St&1e ~ 
pendenee SD faI' as receipts from propa t;y tueB aft! _w "" In that ya.- property tue8 aeeounted for p~y the .... rue 
of the Stare's receipts. Twenty years later, howe_, of u.e 1II!tal 
tax revenue aJDOUllting to $20,402.,000 only $S,5S0.000. .... 42 per 
eent, eame from this s<>uree., From 1906 to 1910, in 1916 aDd 
from 1929 to 1935, no property tax levy was made for S_ 
p1lJ1>0geS-1AII The sourees of Stare revenues for the years Lq()O to 
1934 inclusive are set forth iD. Table 43. So far as _Iral-loe.l 
relatioosbips are eonoemed this deVelopment of eorponte taxa
tWa represents more than a mere desire 011. the part of t.be Stue 
to develop iDdependeat &Oillee& of revenue. Ii is a capitU __ 
pie of assomptWa by the eentnl gtI.-..rnment of a task DO ~ 
COIIllIIEI2SIllte with Joeal ~ities A eorporat,e ftItity • tJD 
most Joeal aoo R1i a Debu10ua and formidable ~ Ewa 
if the fOl'Dl of organization were perfeetly ~le, tile 
geographieal spreading of tangIble properties and tile frequstly 
large wIues attributable to intangible items e:reatJe a si'-tiaa 
too formidable for any ofiieial repn!8l!l1ting a tu:inI: juri9die
tWa as small as a toWJL 

SJLUml"G OF CEN'nr..uLy C'ur.u:crm &, .... u ... 
Central-l~ relatiouships iD. revenne ed ... jnjstratioa took _ 

still UI01her hue with 1M tum of the twmlietIt eentmy. The 
State begaa to share with the WaJities a porQaa of ita __ 
The adoption of this poliey _y b~ 'beea due to nrious ,.,. 

!;o..Sl~~ ~1.7!:~stn:r"'t.be S=-In -=d:::~ 
this element sttdl .... tten as "righta" to __ DeS i=owd froe 

,. r-. 1.15, Co lIT. 
_ f'_ z-. II l~ l~ _Tbe_"_ .... _,..an iIoT.w.a ..... , .. ,_ .. _ .. 

...,. ___ ' 2' )' -



local utilization, political expediency, or the di1Iieuity of equi
tably distributing aida in aceordanee with a formula may all 
have contributed to giving &bared revenuill the plaee of impor
tance it now holds. 

Revenue sharing was fizst introdueed in 1896 when the State 
became interillted in the adminiatratioD of liquor taus.'" The 
policy of sharing was further developed in 1916 when provision 
W&I made to return a portion of the motor vehicle tax to the· 
eountilll to be distributed among the towns for high_y pur
poaeII. ,.. Following the development of sharing the motor "ehiele 
liOeDS8 tax a franchise tax on the income of certain incorporated 
buain_ was impOlled in 1917 with a division between the Stata 
and the localitilll in the ratio of two to one.' " With minor seep-

.. I I.e .... eo 112. The degree of central admiDietrati ... oontrol eureieed with 
nepe<t to tbII t.u appan to be ou1IIeIeIl' to ............ , .-me i' ae Slello ad
miDiotend. The Stale maiD_eel a oorpe of _ to II1peniae din!eU, the 
work of I~ otlloialo, and in all ...... ti ...... taiDiDg a eitJ oi the am eIuo, the 
lltate oommlooiODer appoiDled a opecial deputy to aeoume reopouaibilitJ for 
admiDllleriDg the tax. Tho Stale oommleoi"" ..... allthori2d to premd. the 
forme aud noonIa of .-uta and require their .. by all OOUDtJ and deputy 
ouIleotorL Speeial _ta were aim appoiDled to in ... tigale matten relatiDg 
to tho eoIltetiOll of the t.u and to aeurt oompliaaoe with the Ia". 

'''11M., eo G77. With .. few alteration .. tbII p ..... Ie ttill in opertUcm. The 
Ihart ct .. the Ioetlilieo ..... rtdneed fl'Olll _ hou to ODe-fonrtll ia 1111 
( ......... mI. and tiD .. 1130 the _pta M ... beea Bi- II> the_ty road . 
fund ( .... IllIa ... 1611). The....q m1ll1icipalitJ -YiDtr .. tbue of the 
l'OlJilu..tiOll f_ ia N ... York City. Paymen .. made to uu. 11Dit art DO' 
__ eel for hljrhwaJ ~ hn& ..... available for ......,.u land ~ 

' 01 1""-, .. 7110. The varioua ___ art _ aII_bIe em the f ..... 
~ ..... , 

(.) I'rueIlIeo t.u ... ~ oorporttiOlla. Allor tw.thircIa of the .... 
eolpte .... tbII t.u hae _ erteIiled to the ......,.u land of the Slate, the ....... 1_ 10 dittribuled II> the _lieo to be futhor c1inded _ the 
_...ra\ ~ jw itcIietiOnL U the _ratiOil _ buJ&ibIe poi a.It,. 
1110 relati .. dmribatiOll th",agh ... , the Stallo proriclee the beaia OD .. hiob 
_DtJ apponi_ art""'" U .......... hia...-.tJ io __ -

, 10 made to the -tJ OOIl\aiDiJlc the pr_pal pIaee of ,,"baOl"U· ..... f:1: .... p&1IIl8IIt to a -tJ the oompuoU. ia required to lad;"'," the 
portioD to be paid to • eitJ or -.. U ti_ of P"JDIODt faIIo within the 
limilo of • .;uq.. the .-art c1inded _ the ~ &lid __ ia 
the __ ratio doat \be ....... 110 "'- of .... hear to the toIiol ..- for 
to ... &lid .map parpcotoa (ra. Lett, I II .... ). 

(b) I'ruehleo t.u 011 SIIoIio hauk .. trout _pauiet &lid 1M"';" ... vpora. 
tiOllL Witll the _",*, of New York CitJ and _ala the rteeipto clerirtd 
f ..... _porati_ faUiDc ia thio eIatt art n_ to the ...... tJ " ....... d-
_ art"'" Appariioolaeallo art ___ the .....t \uiDc cIie-
trit'lt "ithin \be _<loa _ \be beaia aI ' I nbntio- _ 
d_ ",. foraIp -,.-_ art cIPoIed to _ paapooea -ftIJ 
(ihl, II 'I~ Ill .... ). 

(0) I'nItohiat "'" _ IaeDt. of .u-l...... no. ___ ia _ 
trlbatl. \be __ dorI_ f ..... d_ 'p'Mol __ 10 appIi-
-.hit to Wo........., (-. • II ...... ). 
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tiOns, this revenue is available for general town purposes. 1" A 
personal income tax was added in 1919 and was first made avail
able to tbe localities in 1920. Originally shared on a fifty-fifty 
basis, tbe local share has now been reduced to less than one
fourth of tbe total taL lOT At tbe present time, tbe proceeds are 
distributed to tbe cities, towns, villages, and sometimes school 
districbJ in such proportions as tbe assessed value of tbeir real 
esbJte beara to the total in tbe State. The experience of central 
administration of tbe motor vehicle taL corporate income taL 
and tbe personal income tax was sufficiently aatisfactorv to 
extend tbe practice from year to year, tbe last tax being added 
in 1933. In 1922 licenses were required of all hilliard rooma, 
real estate brokers, and real esbJte aalesmen. Proceeds from 
these sources are divided equally between tbe State and the 
localities contributing. 1" In 1926 a franchiae tax was levied 
on financial inatitutions measured by net income. ~ tbe 
State-shared taxes, this is tbe only one where tbe r ipbJ are 
returned in toto· to tbe localities.l °O The motor fuel was 
added in 1929,"0 and tbe liquor tax in 1933.111 The m r fuel 
tax provides tbe only instance of a centrally collected tax shared 
witb county governments. The State retains 75 per cent, 5 per 
cent goes to New York City, and tbe balance is distributed among 
tbe remaining counties on tbe basis of certain highway mileage. no 

'Proceeds from beer and liquor taxes are shared equally wi~e 
central government and tbe localities. Distributions are e 
to the cities, towns, and villages largely on tbe hasis of p pu
lation."· 

A program of revenue sharing plua subventions for highways, 
schools, libraries, farm and home bureaua and junior extension 
workers, health, physically handicapped children, reforesbJtioo, 
emergency relief and old-age seeurity110 must necesaarily haj 
affected tbe fiscal operationa of local I!OvernmenbJ in sever 1 
respects. One of tbe most obvioua modifications is tbe ehan 

l_lbUI .• f 219-h (7-$). III Onoadag& ec>1lBtJ. cme-thircl 01 the __ .... ipla 
mast be _ .... er to the _I diBtrieta ADd iD the __ of GrOODpoI'& iD 
Co\Dmbi& ec>1lBtJ. __ third is to be giVeD 10 the .... era! __ cIIatrieta. 

101 lA1M. 1919 ... 827; d. T_ lAtD. f 382. The I_lities BOt 001" oae-holf 
of the amount that would han beeD proclueed UDder the rate _ pre
vailing from 1919 to 1929. SiDa that time the ratee ha"" __ • thaD 
doubled. There baa .lao beeD added .. ~ tu: of 1 per _ •• n of 
.. bid> _ to the State. 

100 La_. 1922. dtapa. IT!. 812. 
1"1l>i4., e. 288; T"" r-. f 219-mm. 
1101.0_. eo 364. 
111lbU1 •• dtapa. 142, 188. 
11. TN lAw. f 289-<1.. 
1l.1lti4 .• I 435. 
11< See Table 44; ..... Table .. P. II. 
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in the source of support for local government. As is shown in 
Table 45, outside the liquor excise and au insigitificant amount 
of revenue derived from poll taxes, local governments, so far as 
tax receipts are concerned, were mainly dependent upon levies 
against property until 1902. Since that time there haa been D 

steady accretion of supplemental revenues. The e1iects of this 
altered revenue program on the various types of units are Bet 
forth in Tables 46 to 51. In 1929, a year of prolific tax yields, 
the towns' share of various centrally aaaessed and collected taxes 
amounted to 17.5 per cent of all tax revenues. Adding to Bhared 
revenues aubventious for town row, the aggregate revenues 
derived from taxes other than property are approximately 24 
per cent of the total. Even the leanest yeara have not broul?ht 
the total of shared taxes and subventionB due thia unit to a sum 
smaller than 11 per cent of its total tax revenues. In the interim 
of 1919 to 1934 inclusive, property taxes have declined in the 
case of the village from 92 to 71 per cent of the total; in the 
county from 100 to 79 per cent; in rural school diatricts from 
87 to 58 per cent; in cities, exclusive of New York, 87 to 76 per 
cent; and in New York City from 90 to 84 per cent. These 
changes have in every instance been due to the addition and 
expanaion of revenues diatributed by the State. 
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TABLE 47 
SOtrBCIII o. TAX RBVBNlIlI ~R Nzw YORI< V,LLAO ••• 1919-1934· 

(ThOl1lllllda) 

&rA'l'NoMUQ.ftJIUD Tu .. &r ... 
a ....... LoO.&.LLl' ADtlllIfWnUD 

T .... 

YBAR 
IJq ... 
11:- P ........ 

Inoome 
Duoln_j Pirum.lal I I I D.':' I I_to Co~ra. ~ti.. Total Sohooll' 8toolc, Mort- Prop-

liOM tutiOn.l Moneyed &a,e erl)' • 
Capita] 

1010................................... 116... .. .. . 11112........ "17 1338' 
,.30................ ..•••••••. •. . . .. ..• 11 pSD 160....... . "0 638 
JU31............ ..•.•. .. .. ........ ..... ........ 'M 87'........ 808 1.313 1wa.............. . ..... . . .. .... .. .. ... ........ 836 'M........ 789 1.'80 
tWl ........... ,.. ..................... ..•..... sua 178........ 677 1,7M 
19:14.............. •.•.. . ..•.•.•. . . .. . .. .....••• 263 SOt... ••••• 687 1.841 !Pill.............. .... ..... ... .. .. ..... ........ '63 '73. .•.••.. 938 ~l,033 
10!i!8 .................................. , ••••.•• ,. G68 626 ••••• ••• 1,192 2,233 
lun............................ .. . . . .. ........ 842 611 1107 1.200 8,994 
1M •••••••••.•.•••.•......•••..•.... ,' .. ,. ,... 960 61' Itt 1,673 ,,903 
lU3G.................... •.•... ......... .•...••• 1.006 '60 113 1.858 6.686 
1830.... ............................... .••..... 1.637 639 117 9,093 8,399 19a1................................... ........ 870 61' 109 I,m 7,299 1931............................ ....... ........ 898 803 68 769 7,869 

'143 
17 

187 
78 

103 
77 

130 
147 

121 
M 
17 
88 
D8 
87 

171 
213 
181 
179 
186 
109 
116 
71 
49 lU38................................... ........ i2a 883 d 662 7,900 

INA........................... ........ ........ 3a1 136 16 6118 7.119C1 I ........ I - I •• p---

17,989' 
9,34" 
0.936' 

10,'33' 
11,698 
13,M5 
1'.'967 
10.691 
IS,3at 
18.018 
21,334i 
22.630 
22 • ...., 
22,822 
110.830 
Q. "'8& -. 

1010................................... 2.06 8.92 I.M OJ!!; • no, I' 

1020................................... 8.93 6.18 .7' :iii 
.. _ .• 2 

1921................................... 0.67 10.08 1.38 
19U................................... O.lt 11.62 .01 
19~................................... t.l0 12.09 .72 
JiM.......................... .... ..... 8.62 JI.d .t8 lOU................................... 6.13 11.1' .70 
19M................ .•••.••.....•••.... 6.86 10.98 .73 1m................................... 6.30 10.80 lwa............................ . . . . ... 0.16 10.17 1....................................... I.n 19.." 

89.61 
.80 80.77 
.63 81.20 
.70 82.39 
.M ".04 
.M 82.03 

1.06 SI.ft 
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TABLE 49 
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3. Problema of Finenri·. AcImini.etntioa 
The al8 went and colleetion of tax revenue like the functioll9 

of governmeut diseUSBed in other pBl1ll of this work have been 
developed in a wholly opportunistic fashion. .Areas have not 
been redefined in a way to develop an optimum-aized operating 
unit; administrative pel'llODDe1 continues to he aeleeted ou bues 
quite foreign to requisites for competence; and administrative 
responsibility baa been 8C8ttered among sundry levela and depart
ments of government. 

A EflI8S.IIl!lft' 

New York ill one of the sixteen states in the Union ati1l depend
ent upon the town as the chief IS' went district and baa thus 
far mown little interest in developing • IlUperior administrative 
unit. There ill no phase of governmental activity ,mere fewer 
innovatiou have occurred than in the matter of fiseal admin
istration. The coDltrnction of highways baa been quite gener
ally ll'iven over to technically trained pel'llODDe1, the aehool sys.
tem baa for lOme time enjoyed the advantages of competently 
qualified administrators, fire departments and poliee forees have 
been equipped with the latest and best produets of the aeien
tifie world, yet about the same techniques and quality of )Ier

IOnnel prevail in the field of revenue administration as existed 
in 16M when the "publique rates" were aV!1 !iI. The perpetu
ation of this seventeenth eentury deviee eertainly eannot he 'riD
dieated on the grounda of antiquity, or for reasoDB that the prob
lema have not materially ebanged. Numeroua teMDologieal and 
eeonomic transitiODB have rendered obaolete the traditional __ 
ment methods. V mous intangible items, llUeh as, eorporate 
.. good will," franehise and patent rights, and instruments rep
~nting ownership equities and ereditor relationshipa have been 
added to the more eolDDlon tangible items of n!8lty and pers0n
alty. Busin_ units have developed with • form of ornm
tion and utent of operation no longer amenable to the juriadie
lion of the • , m"'t machinery prevailing in the best-equipped 
taxing distriet in the State, mueh 1_ the avenae townshiP. 

Th_ 1lfl1rer aituations have been met in part by the State 
taking OWl" the Rl! "'<eDt of speeial taDL This, howner, has 
not IOlwd the problem of property tax administratioa. The 
tax blll'den horne h7 tangible propel b ean nner he equitahl:y 
apportioned 10 long as the task ill • town funetioa. The limi
tatiou in pographieal utmt, and in many instanees ~ 
nBe8S'itate the employment of put.time and fftqueDtiy ill
qualified personnel, the _ of _ or out-moded equipment 
and the dewlop~t of qIUBl established without the _IIOlt 
of ad"'lURte objective data. 

m Tompldns 801Dlty during 1932, the • .....,. per dieas _ 
pPII!IRtion paid to the tftooty___ • .. in the nine ""'
of the eounty _ tf.22.... m. nral _unity eom~ of 

U. T. N. B .... t'..t ., "- 8 • IF ... P , ' . 0-.. ..... 1'.,.. 
lNI Uu..e.. 1133), .. L 
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enterprising' agriculturists, it would indeed be a mYOl)ie entre
preneur who could be persuaded to leave even temporarily a 
business representing an investment of twenty to fifty thousand 
dollars for the paltry pecuniary reward the office of _or 
might offer. Unless the service is. rendered by competent per
sons out of a sense of community duty, the only seekers for the 
job are those otherwise unable to conduct satisfactorily their 
own afl'airs. In sixteen towns in Wyoming county, the amount 
allowed for assessment expense in each town in 1932 ranged from 
$150 in Eagle to $948 in Warsaw."" In Tompkins county the 
range was from $206 to $670.111 

The quality of the assessment personnel is doomed to mediocrity 
not only by the meagerness of compensation but by the method of 
selection as well. It can never be reasonably expected. that an 
assessor probably pledged to incredible campaign promises and 
answerable only to an inarticulate electorate can ever produee a 
scientific assessment. It is generally admitted that highway 
engineers should not be selected by popular vote, but from lists 
of candidates who have established their fitness by competitive 
examination. Anyone the least cognizant of valuation problems 
would readily admit that the technique of appraisal is equally as 
complex as that necessary in highway construction. 

Other states confronted with a situation comparable to that 
of New York have met the problem in various ways. For exam-

118 w. M. Curtiss, OoBl of Town G01:Ienlmm' in Wvoming Oounty, Ne1D York, 
193t (Ithaca, 1933), Table A. 

111 Hurd, 01'. oit., p. 15. While these data inelude all expendituree .riling 
out of aase88ment activities, the lUJ8e180rs' compenaatioo represeute more thaD 
85 per cent of the total, as shown below. 
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pIe, all candidates aspiring to the office of assessor in Kentucky 
must have a oertificate from the State tax 1lOlIIlIliIIsion granted 
on the basis of assessing uperienee and factual knowledge regard
ing the revenue laws and the geographical and economio peculi
arities of the district he upects to serve.'l1 Six states select 
their 88Bessing personnel by appointment. In South Carolina 
the power is centralized in the bauds of the governor. In the 
remainder of the states appointment is made either by the county 
supervisors, commi""ioners, or levy board, except in Arkansas 
where the county judge appoints the local assessor."· 

In all evenlB provision should be made for the removal of 88Bess
ora who are not performing their work in an effective mannet'o 
Fifteen states now make such provision. In Indiana, Kentucky, 
Maryland and South Carolina, local assessors are removable by 
Stste officials on their own motion. In South Carolina the local 
assessors are appointed and removable by the governor of the 
State, and in Colorado, Michigan, Minnesota, and V"u-ginia, by 
Stste officials after hearing before the governor. Six other 
statm-Arizona, New Jersey, North Dakota, South Dakota, West 
Virginia, and Wyoming-provide for recall of assessors by State 
officials after hearing before some court, either local, circuit, or 
supreme. In Kansas, a local township assessor may be removed 
on complaint of the county assessor.'" 

Even if competent assessors could be procured at the current 
I'8te of $450 per year and incompetent ones could be weeded out, 
the cost on a unit basis would still be excessive. In eleven towns 
in New York State with an averal/l! tax expense of $201 the eost 
per $1,000 of full value was $0.61. On the other baud, four 
towns with an avel'8ge aggregate expenditure of $859 had a unit 
eost of $0.09. This decrease is due to the BDreadinJr of the eost 
over an average full value almost thirty times greater in the la~ 
tel' el8SB than in the former. The cost for aeventy-one towns is 
eet forth in Table 52. A. similar study based on one hundred 
Illinois townshipe indicated that the cost Del" *1.000 of aBB_ed 
peraonalty appears to be highest in thoee towns with the least 
wealth. ,I, As it has been said in the field of labor economies, high 
W8l/I!8 do not n~ily mean high unit costa. eo. in public 
finau~ large expendituree in the aggregate for IBB momt do 
not always mean high cost per parcel or per $1,000 of property. 
Tbe citiftl of New York spend more for 8B8!Ssors' ealaries, sup
DUes, and equipment than the towns, yet such InU'V8VI 88 have 
been made indicate that they realUe lower unit eost:s. ... 

-r- -_ • 

"" f'<Im>Il'. Jr ... ,.." 8_, ... 1030 •• _·n. 
uo R. W. N_ and W. 0. u.drldt. ,.,.. ........ ,. .. .., r0-

e;.. .. J(~ ( .. JaD.;", ~ 111!18), po ,~ '10,,_ 
m r;f_" ....... lIiPpoot of ... lIU ...... ,... c-..iaie., 1113S, P. 31t. 'II..,.... of ... S,...., J_ C_i .... _ haIioa __ (Ulal. 

p. 11~ 
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TABLE 62 
T£x _ PH 11.000 FuLL V.t.Llm RK&L PaonBTr. BPJllI'l'1'.()Jg To ..... 

1930· 

FuLL V .... "" RIIAL PaonB'IT T""ExPDD (Th........ta) Number 
01 

T ....... 
lUJroa A_ P .. T""" Per 11.000 

Pull V ..... 

r- tIIon S5OO •••••••••..••••••.•. $332 II $201 10.81 
S500 ... 1,000 .........•.....•..... 743 18 272 .7fT 

1.000 ... 2,000 ......••......•...... 1,505 II 402 .27 
2,000 ... 3,000 .....•............... 2,1iOf 17 652 .22 
3,000'" 6,000 ............•........ 3,821 12 681 .18 
5,000 or 1DOI'e •• •••••••..•••••••••. 9,732 , 859 .. III 

All .•......•..••.........••... 12,248 71 MIiO 10.31 

Neither can the town be justified 88 8ll assesRment unit on the 
basis of the techniques employed. It is only recently that all 
of the first-class cities have adopted scientific assessment aye
tema. Buffalo installed a modern method of describing buildings 
8lld recording information in 1916.... Rocbester added her Bye
tern still more recently. Half of the second-class cities 8lld slightly 
more th8ll one-fourth of the third-class cities have adopted the 
essentials of a sound assessment system..IU The towns. with tbe 
exception of a few metropolitan communities, employ procedures 
entirely foreign to modernized assessment. 

A random sampling of rural towns in a number of counties 
visited during the current year indicates that those towns, 
with few exceptions, are working witbout maps, without 
building records 8lld without any pl8ll of comparative valu
ation. The Iast-completed roll provides the sole basis for the 
current roIL In a uumber of cases the diJferences between 
the current roll and the preceding oue consist chie1ly of errors 
in copying. and of changes due to transfers of properties. ... 

111 National Institute of Publie Adminiatration ... A· ........... t and Equal~ 
tiOD of ReU Beta. for Tuatima ill New York,D Jlqort of , .. N_ 1' .... 
B_ c_ .. iuioot fur , .. lWr>ioio. of , .. T_ Ltwte (11132), Memor ..... _ 
No. I, p. 21. 

... Ibid., p. 24. 
I .. Ibid., P. 27; _ abo, T .. Gowno ...... , of N_ c_'., A lIeport JUde 

to the Boerd of Su,.rn-a h7 the Muoi.ipal Conn\um Be"i.. 01 the 
Natioua1 Muuleipal Loque (Miueol&, N. Y~ 1934), pp. 41HiZ. 



Simile. conditiODB appear to prevail wherever the towDahip ia 
the.. lIIent unit.. In llJinois the following instanee of "roll 
eop)'inc" ia reported: 

.Due to the fact that the _IS did not understand how 
to handle percentage ealcnlatiODB correctly. the error [in 
this instanee). w.. made more egregiona. In the county ill 
qlleatiOll it w .. decided thet money and mo~ were to 
be lISIIeBBed at twenty per eent, whereaa for the preeeding 
year the ratio w.. fifty per cent. To simplify operations 
ten of the a88e8801'8 in this county applied a factor of twenty 
per cent to the fifty per eent figures carried on the boob for 
1933. As a result the errolleous roll reported waa comp11ted 
011 a NtiO one-half .. large as wu originally agreed npon in 
the meeting of the lSI eBBOrs. Wholesale copying .. instaneed 
lbove may not be general, bnt in all eventa too much relianee 
is placed on figures eatabliahed for preceding years. "" 

That the New Yort towna, in general, are woefnlly equipped 
to do adequate U J lIIent work is perfeet.l7 obvioua by the neg
ligible _ &pent for auppliea. The aeventy-one towna referred 
to lbove &pent on the lverage t8 for a J illeR IIIPpliea. Bow 
far t8 would go towards equipping I aeienti1ie tax office dos not 
require I highly imaginative mind. Or. again, how mneh prop
erty can be viewed with I mileage allowance of $12,117 At I rate 
of aix centa per mile I muimum of two hundred milea would be 
allotted to the three town I ! I ~rs. In minois a Bimi1ar aitu
ltion &lao prevaila. The tax eommission in ita 1933 report ")'9, 
"1\ ia probahl7 true that 1_ than five per eent of the minoia 
I.Ellon even maintain of6eee. A atill amalIer pereentan have 
-- to lOil 8Uney8, land maJlll, and eomprehenaive aalea data. .. "" 

Finall7. the.. nent urganiation now prevailing in New 
York ia rendered _taladory because of the failure of the State 
to take 0" more of the dutiea too intrieate for loeal oftieiala to 
handle. In many reapeeta New Yort may be cited as aemplary 
in ita State-loeal fiaeal adjustment&, but eertainly no pre-emmenee 
can be elaimed in solving 111 """nt problema. Even lliinois 
providea for the eentral Ian "'-ent of operating property of rail
roada. The ineongrnitiea arising out of attempting to __ a 
ni1road OIl the lime buia .. I primitive homestead are 10 obvi
ous .. to ftIlder any diaeuaiOD anperftuona. 

BEnzw AND EQu~ft)M 

The traditional .. grien.nee day" haas certainly lDDg ago heeD 
out·moded. It ia indeed IB lDomaloua aituatioa that the _y 
mlkinl the I _t ahould be -.led the privilege of pa-. 
inc OIl the adeqoaey of ita own wort. Tbe impnetieahility of 

•• ,.,.. ..... - __ ., .... lUOMio ,... C ", • 1111, po 114-... s.. taItIo, __ po -. 
._~ .. - __ ., .... , ..... ,... c, ". lID, P. lIS. 
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such an arrangement has been so patent that some towns and 
several cities have separated the functions in wbole or in part. 
This is true in a number of towns in Westchester county. In 
these towns the board of review, consisting of three members, 
may not include an assessor. In Rome the board of five mem
bers consists of three assessors-a case of partial division. but 
one where the assessors have a majority. In Middletown, Mt. 
Vemon, Ogdensburg, Port Jervis, and Yonkers the assessors are 
represented but in the minority; in Jamestown, Newburgh, and 
New Rochelle the assessors are not represented. That the pres
ent method of reviewing is unsatisfactory is further evidenced 
by the fact that taxpayers in rural areas are addressiDII: their 
appeals directly to the tax commission. Though this agency can
not order changes in individual assessments, yet through its ataJf of 
field supervisors, local decisions may be substantially modified.uo 

The incongruities of tax administration are further accentnated 
in that powers of equalization are entrusted to ell: officio boards. 
Sinee the supervisors are composed of elected representatives from 
each town, competitive under equalization is added to competitive 
underassessment. In one county investigation revealed that "the 
majority party on the board of supervisors assigned the state 
tax commission's equalization rates to its own towns, and less fav
orable rates to towns which had given a majority to the opposition 
party." 180 Tbese boards fail in their work, however, not alone 
because of partisan influence, or rural or urban prejudices, but 
chiefly because they do not have the inclination or means to secure 
proper objective data for making decisions. For example, Broome 
county has tried both the appointive commission and the ex officio 
board, but without satisfaction chiefly because it had no technical 
staJf and each commissioner was limited to $500 a year for per diem 
and expenses. 18' 

COLLECTION 

Tbe prevailing plan of collecting taxes in New York is unsatis
factory because of the method employed in the selection of person
nel, the excessive amount of citizen effort required to determine 
when and where taxes are payable, the inordinately high unit costs, 
the primordial method of compensating officials, and finally, the 
deleterious influence of the whole megatherium system on the effec-
tiveness of tax collections. .. 

Elected tax collectors, in general, are not the most aggressive 
officials. In Ohio where dependence is placed on officers chosen by . 
popular vote in much the same manner as in New York, an investi
gator pointed out that .. elective officers hold their positioDJI at the 
pleasure of the taxpayers. From the point of view of vote-getting, 
it is not advisah\e to incur the disp1easnre of the electorate by 

... NatiOD&! IDBtitute of PubJie AdmiDistraticm, Gp. cU., lfemoraadum No. So 
pp.2_ . 

... lI>iL, p. 33. 
111 IW., P. M. 
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invoking the aid of the law too energetically in collecting taxes. " ... 
Bergen county, New Jersey, has recently brought to light the pecu
lative propenaities of its elected collectors. Judge Del Mar, in dis
CUll8ing the factors reeponaible for the near scandalous Bituation, 
Raid: .. He [the collector 1 ie an elected official, generally &elected as 
a candidate by hie political party not because of hie qualificatio~ 
for office but for hie ability to garner votes. " lU 

The indirect borden placed on the taxpayer by any fiscal 
arrangement moat be taken into account in evaluating its merits 
and coeta. The excessive amount of citizen ellort required to ascer
tain the place and time of local tax payments has already been dis
cusaed.'" The system has been especially onerous for non-resident 
taxpayers. '"' Furthermore, the eoat of local tax collectiona is not 
readily diaeernible Bince the fee system permits the deduction of 
the allowable percentage before remittance is made. Thus the 
actual outlay does not find its way into reported governmental 
coats. On the first two thousand dollara the compensation is aet at 
2 per cent and, on all collectiona above this amount, 1 per cent.'" 
n nder this provision the compensation paid to each local collector 
in 1925 and 1926 ranged from $90 to $4,209 with $482 as an aver
age. These figures expressed in terms of the amount collected 
appear to be diaproportionate1y high. Town and achool~ct 
collectors reoeived $17.10 per thousand. an amount 54.4 per cent 
greater than that received in ninety-one counties spread through
out eighteen etatee.'" The paradoxical aspect of spending even 
a meager BUm for local collectors becomes more obvious when 
it is realized that a county organization adequate to do the work 
now 8%ista and, in many inataneee, has largely supplanted the 
town eollector. In nineteen counties included in a recent survey, 
the county treasurer collected as much as 22.6 per cent of the 
property tax either 18 .. returned taxee" or eorporation levies. 
The percentage collected by the treasurer in fifteen of the conntiee 
classed 18 rural was 18 high 18 25.8. lU 

Any kind of a Stste and local flscal system may function fairly 
well 18 long 18 publio expeudituree require only a lIDIall propor
tion of the income stream. When production is UDusuaily cur
tailed. it ie then that the ellecu_ of the local 8acal machinery 
is definitely revealed. While it is true that the inordinately large 



268 NEW YORX STAR TAX COKIUSSION 

amount of delinquency 3880Ciated with the yean 1931, 1932, and 
1933 is due, in part, to factors external to fiscal organization, yet 
in many WBYS the situation is directly attributable to the prevail
ing administrative provisions. It could hardly be expected that a 
collector would exert vigorous efiorts to secure settlement of obli
gations due the various governmenta under a system offering the 
largest remuneration for revenues received after the delinquent 
date. Commissions on taxes collected late are 150 to 500 per cent 
greater than the rate allowed on funds received during the normal 
collection period."· After taxes become delinquent the multi
plicity of governmenta concerned renders the securing of adequate 
liens an unduly cumbersome process. In Buffalo, Lackawanna, 
and Niagara Falla, the city sella ita lien for city and school taxes, 
and the county sells a separate lien for county and State taxes. 
In Albany, the county sells all the liens, but the city holds a sep
arate aale. for each special aaaessment. In Ithaca, 

the city chamberlain collects delinquent city taxes by aale; the 
board of education endeavors to collect delinquent school 
taxes after the city haa returned the roll to it, and finally 
returns the delinquent balance to the county treaaurer for 
reaaaesament on tile subsequent state and county roll; the 
county treaaurer collecta delinquent state, county and 
"returned" school taxes at the annual tax 88le ... • 

Under the general tax laws the towns and school districta return 
uncollected taxes to the county treaaurer, thus consolidating the 
two liens. A similar procedure applicable to villages was declared 
unconstitutional, necessitating two tax aales for village delin
quencies. ttl 

LUIITATION 01' TAXI18 AND DEIrrs 
A review of the shortcomings of local fiscal operations would 

indeed be incomplete if no attention were paid to the adequacy of 
existing tax- and debt-limit devices. The section of this cbapter 
dealing with their historical development indicates that both have 
been employed by the State in restraining ita local subdivisions. 
At this point the query is apropoa--Are constitutional tax and 
debt limita desirable or efiective instruments of control' Dne 
consideration of the elements involved backed by the unhappy 
experiences of several commonwealths' .. leads to a negative con
elnsion. 

Tax and debt limits, regardless of whether they are written in 
the statutes, charters, or even the Constitution, do not and cannot 
efiectively limit the raising of funds by either taxing or borrowing 

III Ta. Law, I 81 . 
... N.tioaallDotitute of Publi. AdmiD;.trati .... op. oiI~ llemoraadum No. 12 
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10 long as the allowable percentages are applied to IIse9lled values. 
Bl bolstering up assessments, Iimitationa can be voided within a 
wide range. Limitationa of this character are not only rendered 
ineffective through the flexibility of the tall: base, but, unless of 
the overall type, they may be voided by creating additional gov
ernments. The creation of the sanitary district and the forest 
preserve districts in Cook eounty, Dlinoia, was motivated in no 
emall measure by the desire to eireumvent tall: and debt limits. 
The pinch of to-limitation proviaiona has beeome eepecially acute 
in minois only recently because of the need for fundi! to care 
for the unemployed. From groups responsible for lhaping legis
lative policies eomes the proposal that the emergency be met hy 
adding 102 additional welfare diatriets to the already too numer
ous governments. 

If legal debt and tall: limits are to be effective, they must be the 
overall tn'e; both toes and debts must be completely eovered; 
the provialona must be embedded in the Constitution and be made 
dift!cult to amend or avoid. Adoption of the overall type of limit, 
and writing the measure in the primary law are both dubious pro
cedures. Overall Iimitationa are unaatiafaetory because they do 
not p_ au1Iicient flexibility to care for the needs of urban 
centers ftraus the rural areas; Iimita appropriate for one period 
may be intolerable in another i they do not aeeommodete a eom
munity wishing to do many thmga publicly as eompared with one 
relying on private enterprise; nor are they au1Iiciently inclnsive to 
prevent the appearance of operating deficits.·.. Overall Iimitatious 
applicable to to rates, if more than an administrative device, 
must depend upon eomplicated schemes of automatic sealing .• M 

However strong the urge may be to guarantee the permanence of 
devices to limit debta and taxee, they should not be embodied in 
eonatitutional law. 

The p11rpOll8 of the eonatitution is to .et up the frame work 
of goftrDment, and to give the venous branches of govern
ment adequate power to function.. Legislation of the tax 
limitation venety haa no pl_ in a eonstitution.· .. 

The actual reeulta of ench limitation measures as have been 
employed in New York have not produeed reeulta far dilferent from 
thOle predicted in the preceding paragrapha. ID. a apeeial report 
on the lituation Spangler says: 

Charter tax limits have not been wry deeti ... in New York, 
ehiefty a-a_ the cities eventually &nd the .... trieti.ma to be 
too tight and in web a -tinsm1!7 it is not di1IIeu1t to get the 
Legialature to alter them. or even to eliminate thea entirel;r. 
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Constitutional limits have been more effective than charter 
limits only because it ia more difficult to change them, in 
which case extra-legal methods of evading them are resorted 
to in case of necessity. . . . . . . . . . 

The constitutional tax limit in New York applies to 1_ 
than half of the gross current-expense budget of some of the 
cities. There are ample opportunities, therefore, for the cities 
to counteract any restrictions imposed by the limit, and the 
cost of government is in no wise checked.'" 

With regard to the operation of debt limits the same report pre
sented an equally unsatisfactory record. After surveying the his
tory of the three largest cities, the conclusion ia offered that "the 
limit was more effective in bolstering up assessed real estate valua
tions than in checking or reducing indebtedness." 1fT When the 
possibilities of expansion by means of this device had been fully 
exploited, relief was next sought througb constitutional amend
ment. us The uneqnal way in which rigid limits operate is clearly 
evidenced in the case of the smaller New York cities. 

The kinds of exemptions permitted vary so widcly and the 
extent of the overlapping of jurisdictions differs so radically 
between the urban and rural districts that the ratio of in
debtedness permitted to fall on the territory of the different 
subdivisions of the state is subject to wide variations. It' 

Since New York has no overall debt limit, the creation of addi· 
tional overlapping governments negates any possibility of pro
tection for property tax payers. Those cities with independent 
school districts have borrowing limits far in excess of present needs 
while others are unduly restricted. , .. 

It should also be pointed out that overall tax-limitstion schemes 
--even those dignified with constitutional status cannot give 
property owners complete protection. When limits are reached. 
costs of services ordinarily paid for out of general revenues may 
be met by imposing special chargea. Garbage removal may be 
financed on a service charge basis; the privilege of utilizing sewer 
facilities may depend Oil making an annual payment based on the 
number of outlets or area served. Along with the growth of 
service charges, one would expect to see the financing of improve
ments through special Bille wents become inereasingly popular. 
In addition to speeial charges and alllell!m'eUta, other tax measures 
are virtnally inevitable. Sa!es taxes and numerous other nnisaoce 
measnrea are almost certain to make their appearance. Consid-

, .. F. L. SpaD~ler, OpmJtw. ., Debt"'" 7' .. B41a U",ila ;" tie 8101 •• , 
N_ y .... Special Beport of the New York State Tu CommIuioD, No. 6 
(19321, pp. ~. 
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ering the myriad waya in which a property owner can be reached 
other than through direct leviea on his holdings, one is forced to 
the conclusion that genuine protection must come by some other 
means than the much-advocated property tax-limitation device. 

The experience of New York with respect to tax and debt limits 
tully IUbetantiatea the proposition that even constitutional restric
tions do not limit. The barriers imposed have been over-ridden 
by increasing the tax base, resorting to special assessments, creat;
ing additional governments, and even amending the primary law_ 
One generation or economic group cannot inflict ilB will on othera 
if they are contrary-minded. Minoritiea cannot long over-ride 
majorities, even with the aid of constitutional provisions, as the 
experience of New York demonstrates. 

SlUBED REvmroEs 
When revenuea equal to 25 per cent of the total requirements 

of local governmenlB are supplied from central 80urcea a splendid 
opportunity is dorded to apportion a part of the tax burden in 
accordance with ability principle&. What is the New York aeheme 
of local assistance accomplishing in this regard' Is it imposing 
proportionately larger leviea against thOlle possresing the greatret 
taxable capacity' 

Answera to queriea relative to tax burdens and capacity to sup
port government ought to be sought in terms of individuaia. Limi
tations of time and data, however, preclude employing an analyaia 
stated in terms of the eeveral taxpayere' contributions and capaci
tie&. The nen beet alternative appeara to lie in grouping indi
viduale according to geographical linea and comparing contribu
tiona made with indicated capacitiea If, for example, Greater 
New York ranks considerably righer in respect to tupa;ying ability 
than other counties, should it not contribute proportionatel;y more 
to the eommon 8ac' From Table 63 a notion may be had of the 
relative contribution made by each county in terms of ilB relative 
fiseal ability. If one were to assume that the per capita distri
bution of wealth in each of the fifty-eight countiea were the eame, 
tben, und .. r a eyatem of proportional taxation, a district pol 9 iug 
50 per eent of the tupaying capacity should eontribute a like per
eentage to the total support of the central government. An exam
ination of the existing distribution of the pa;ymenlB made to the 
State shows IIWI7 deviations from this eriterion. Greater New 
York, an &!'N polsseming 66 per cent of the taxable resooreea, 8Up
pliea the SlBte with ouly 69 per cent of ilB tax revenUe&. IA Erie 
county the ratio is virtually one to one, an ideal relationship under 
the conditions &8BDIIled. The third county in the ability ranking 
8uppliea considerablJl more revenue than ilB &ggrt'gate ~ 
warrant. Thus, in the first three counties eonsidered, IIIli7 one 
was found to bear UI equitable portion of the tu burden. The 
detleienc;y or e_ contributed. when up~ as a pereentage 
of the amount required by the ability indez, is still more illumi-
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nating. At one end of the array is Montgomery eounty, eontrib
uting 16.2 per cent less than its ability index req~n the 
other is Hamilton contributing 200 per cent more tban warranted 
by the index employed. Tbe distribution of the fifty1!ight coun
ties is set forth in Table 54. In all, twelve counties appear to 

TABLE M 

Pl:a:cENTAOIC DEnClD'CY OK ExC1B8 OF YIm RmATJ9B 
TA.XB8 PAID '1'0 TIIB ST.a'I'B BA8I:D mr OolnUBVTlO • 

.RIIqUIDD In' B.III...lTnE F'IscAL .AJm.rrr, 1930· 

p.......nage Number 
DefteieDcy 01 
... Euesa Coutieo 

-20.00 to -10.01 •••...•••••..•••.•.••.•...• Z 
-10.00 to - 0.01........................... 10 

0.00 to 9.l1li •...••.•••.••..••..••..•.•. 12 
10.00 to 19.11li •.•••..•.•.•.••.••...•••.•. 8 
20.00 to 20.l1li •..•••••••••...••.....••••• 8 
30.00 to 311.l1li ••••.•••••.••.•..••...••••• 7 
40.00 to 49.l1li........................... 3 
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Total •••.•••••••.••.••.•.••.•••••••••.• 58 

= 
eontribute less than their eapacities warrant and forty-cix are in the 
positive group. Of the forty-six, twelve are in the interval from 
0.00 to 9.99; eight from 10.00 to 19.99; eight from 20.00 to 29.99; 
seven from 30.00 to 39.99; and eleven _tiered throughout the 
higher intervals. .Assuming that the index of fiseal eapaeity pJaees 
the several eounties in their true positions, there eertainly ill little 
that ean be said for the State '8 fiseal program with respect to its 
distributional aspects. When the conditions thus far assumed 
(that the taxpaying eapaeity of each individual is equal) are aban
doned and account is taken of.the eoneentration of eapaeity, an 
indefensible seheme of apportionment becomes intolerable. By 
bringing the per eapita data presented in Table 53 into eonsidera
tion, the under and owereontributions made by the Tarivus eoun
ties are materially magnified On the BEUIIlption of an equal 
per eapita eapacity to eontribote to the central government, Greater . 
New York was underass ell to the extent of 10.12 per eent. When 
reeognition is taken of the faet that this area not only eoutains 
66 per cent of the taxable eapaeity but that per ~apita hoJding9 
were above the average, then minimization of IIBCrifiee would 
require that this area eontribute something more than 66 per cent. 
By a aimiIar proeess, the exee!II eoutribution of 200 per cent made 
by Hamilton eounty appears even more inequitable when the rela
tive meagerness of individual tupaying eapacity is eousiderecL 
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While these two easel are extreme., they are also indicative of the 
trend prevailing throughout the list. Among the ten counties 
making the highest percentage of overpayment all but threeU1 etand 
very low in relative fiscal ability e:z:presed in terms of relative 
population. On the other hand, the ten counties making the high
est percentage of underpayment, with two exceptions,'u are the 
counties ranking high in per capita fiscal ability. On the basie 
of luch evidence aa the data dealing with paymenta made and 
indices of capacity present, the program of the State baa not 
approached the goal of proportionality, much less progressivity. 

The system of shared revenues now operative in New York not 
only falla to improve the distributional weaknesses of the tax sys
tem as a whole, but it disregards entirely the opportunities for the 
improvement of internal fiscal practices. The only restrictions 
imposed are those applicable to the motor fuel, motor vehicle, and 
alcoholic beverage taxes. Counties outside Greater New York 
must devote their ahare of gasoline and motor vehicle taxes to high
way purp~,'" and a portion of the alcoholic beverage tax allo
cated to New York City and Buffalo must be used for pension pur
poses. ,.. Other than these exceptions, ahared taxes may be used 
for any general fund purpose. Whether the funda are judiciously 
e:z:pended or wantonly wasted is a matter over which the State baa 
only the remotest control 

'" Readjuatment of State and Loe.l Relationshipa 

The need for a readjustment of the relationships of the State 
to the localities with respect to revenue matters is indeed manifest. 
The indi!ICriminate delegation of .... enment duties to the town is 
indefensible. Pi_eal. !!lent of certain corporata entitiea and 
the allocation of valuea aole1y to those districts favored with a por
tion of the tangible asaets violatea the moat elemental notions of 
adequacy and jnstil!8. It can hardly be &aid that the State is dis
ch.rging ita full obligation relative to mattera of review 80 long 
as there is no apeeialiaed tribunal easily _ole to those feeling 
the desirability of an appeal. Equalimtion requirea information 
and tachniquM that lie beynnd the province of moat local f!O"fI!nl
lIIenta. The State .. program of 10eal .-. __ doea not distnoute 
tax burdena in accordance with "ability" and apportion aid in 
accordance with .. need. .. No phase of eentral-loeal mationahipa 
is more underdneloped than that of expenditure and debt eontroL 
Outside of the interest manifested by the _tral government; in 
the expenditure of those funds IlUpplied by it, 10ealitiea are largely 
bH to man~ their fiscal a1faira in any way that appeara momen
tarily upedient. 
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Most of the incongruities arising in connection with property tax 
administration have come about as a result of diJl'erential rates of 
growth. On the one hand, business has integrated its operations; 
on the other, government persists in decentralization. Urban and 
rural communities long ago over-ran the bounds of political units, 
but traditional town, county, and city boundaries still continue. 
The fundamental problem, then, lies in a reordering of functional 
obligations in a way that each type of governmental unit performs 
only those services for which it possesses peculiar adaptabilities. 

AssESSMENT 

On the basis of competence to carry on processes of revenue 
administration, the line of State and local relationships become 
readily discernible. Taxes on sales, inheritances, personal incomes, 
and business units of any size are definitely closed to successful 
utilization by a unit of less size than the State. While a case might 
be made for transferring the valuation of real estate to the central 
government, the cogency of the argument is not so strong as in the 
case of the imposts just mentioned. It may well be that certain 
local units are in a position to make original appraisals equally as 
well as the State, or it may perform the task even more expedi
tiously. Some governments have a sufficient volume of asseas
ment work to warrant employing a full-time staff and assembling 
the necessary equipment. Under these circumstances there appears 
to be no good reason why valuations should not be established 
loca1Iy. Other governments with narrow jurisdictions and limited· 
resources could, under no circumstances, economically maintain the 
kind of an organization essential for producing a scientific aasess
ment. 

This break in competence comes in general along the line of 
urban communities versus rnra1 areas. In urban communities with 
populations in excess of 50,000 the work of assessing may be fitted 
in as a part of the duties regularly performed by the city '8 finance 
department. The problema of the rnra1 area cannot, however, 
be thought of in terms of any existing unit. As has been 
pointed out in preceding pages, the town is almost universally ill
adapted to do appraisal work. The county as it now exists offers 
little in the way of improvement. The boundaries of counties were 
not designed origiually with the objective of producing an effective 
unit for local governmental purposes, and certainly the growth of: 
industry, commerce, and population has not worked to better its 
position in this regard. The administrative organization prevail
ing in county government does not promise much in the way of 
efficient performance or freedom from the pressure of inlmediate 
political considerations. Not only is it inexpedient to consider th. 
county as a likely 8S8mng unit because of non-homogeneity and 
loose administrative organization, but complete reorganization ea1Ia 
for stripping the county of governmental duties .rather than adding 
to them.'" 

"' cr . .. _ pp. 157-68. 
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It. in the rural_ that the.ort of proYidiDg the piopett) 
tu hue eouJd be ..."".", with 8dTUlUge by the State.. AD, 
argument bued on the ground that eentnll E ,_I ~ 
bome-rale priDeip.... ill OIl n. faee faIIarioaL Onbide of deter
mininr the diatribution of the tu load among the tupaTiDr popu
Iatioa. the State would in DO __ esem.e an, nstraint OIl the 
poIjey-determiDing power of an, Ioeal goyemmmL .All it doe8 • 
lumiah the n1_ upon .hieh tua are to be rytmded It. 
Iti1l .boIl, within the proriDee of the Ioeality to _y how IIUIdl 
the aggregate extensim UWI be and to what _ the __ 
dm-t then!bvm UWI be pot. 

Ia New Yort State the eoune of dnelopmmt • partiaIl, in 
harmoay with the program outlined in the prmiinr paragraph&. 
Creditable I "!IlL orpnizatiom lIue IIeen ectabIialled in the 
priDeipal eitieI'- and, with a few eueptioD8, thoR tuea nna ....... 
aIIIe to Ioeal 8dmin isttation haft IIeen mandated to the _tnII 
pftI'IUDeDL ... 

Tbere .. Iaoweta, a p~ Deed for emtraI I _t. and 
eoIIeetiOIl of tuea applirable to railroads and other a- of 
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ea~ of St.t&-wide and inter-State IIignifiranee TIle fttiaioG 
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....... It;. at.- incredillle thaI New Yort aIIouId be one of the 
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ODd", the juriIdietioa of Ioeal PL 
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be made _ to what ~ ;. _ appropriate for the rural area. 
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could be removed from office after hearing. The committee of the 
National Tax Association recommends "that all assessors, whether 
elected Or appointed, be subject to removal for wilful negligence 
or malfeasance in office ... • Fifteen states have adopted a policy in 
accord with thia recommendation.'·· 

REVIEW AND EQUALIZATION 

Whether assessments are made by the city, county, or State, 
the necessity for a readily accessible, impartial, and inexpensive 
method of review must be provided. Considering the New York 
system in its entirety, none of these standards is satisfied. A 
reviewing board composed of individuals who determined the 
assessment may be readily accessible, but they could hardly be 
judged competent to pass on the validity of their own work. 
Reviewing done by ex officio boards as provided in several of the 
cities'·' is likely to be but little more satisfactory. In general, ex 
officio arrangements result in tying together activities ouly remotely 
related. . A councilman, attorney, comptroller, or any other city 
official may have a multitude of duties appearing to them to be of 
greater importance than hearing taxpayers' complaints. Further
more, ex officio relationships introduce undesirable characteristics 
associated with part-time positions. When it comes to appeals from 
the decision of local boards the system can no longer lay claim 
to ready accessibility and inexpensiveness. Matters presented for 
consideration by the supreme court must of necessity be forma!, 
and the complainants must be represented through counsel. It is 
in thia phase of property tax administration that the State could 
easily improve its relationship and obligations to the localities. 
The plan now operating in Massachusetts is suggestive of what 
ought to be done in this regard. The Legislature in 1930 estab
lished a quasi-judicial reviewing body consisting of three mem
bers, appointed by the governor for a period of six years.'·· Appel
lants may appear before this board directly or be represented by 
counsel. Procedure in reneral conforms to that prevailing in a 
court of equity, but the board reserves the right to cut through 

. formality in order that substance may prevail over form.'" The 
State of New Jersey is also cooperating with local governments in 
providing a complete system of review. The board of tax appeals, 
created in 1931,'" is autborized to review the complaint of any 
individuaI, corporation or taxing district. Accessibility is facili
tated in that provision is made for the board to sit in any eon
vement place within the State. 

15. Ibid., p. 407. 
10. Cf .... _ po 263. 
181 ct. Mlpna, pp. 234-36. 
tl. J(Cl88ClCAuae'Y.LotM. 1930. c. 416. 
'01 A"""", Bepon ., Jltu_". C_",iaoioJo.,. ., CorpoNtiofto ..... 7'_ 

a'lotI, 1930, pp. 106-8. 
, .. N_ JfJI'Nt/ Ltw., .. 100. 
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So long 88 ta:I: rates for governments embracing several B88_' 
lent jurisdictions are extended on valuations established by the 
maller units, competitive undervaluation is certain to result. 
~rom this prefatory statement, it is obvious that a permanent 
olution of the equalization problem lies in the elinlination of 
verlapping governments, or the enlargement of aasesaing districts. 
~he delegation of real estate aaseSSDlent duties to the localities in 
lighly urbanized centers, and placing the remaining portions of 
ne State under direct jurisdiction of the central government 
Ilvolves both of these conditions. Formal equalization problems 
,utomatically terminate in those areas subjected to unified aasess
~ent standards and techniques, such 88 a State agency would 
mploy. The successful operation of municipal B88esaments is 
lependent upon the elinlination of overlapping governments in 
~unicipal areas. The accomplishments of Virginia provide a not.. 
hie example of achieving the "one government over one area" 
bjective. In that State, twenty·four cities have attained a status 
quivalent to that of a county. If independent status does not 
,ppear to be expedient, then at least county lines should be made 
oterminous with the corporate limits, 88 has been done in San 
~rancisco, Denver, New York City, and Philadelphia. When the 
leceasity for equalization cannot be dispensed with the responsi
Iility should be with the State. Centralization of responsihility 
or matters of equalisation under any system of local B88esaments 
I absolutely essential if anything more than farcical results is 
lesired. The process requires the assembling of data, the appli. 
ation of techniques and the appraisal of results on a scale and in 
,ccordance with standards beyond the ken of most local govern· 
~ents. 

ADxlNlSTRAT!VB SuPBRVlSION or DEBTs AND TAXES 

I The unsatisfactory results experienced in New Yark and other 
tates where attempta have been made to limit tax burdens through 
be enactment of legal restraints, indicates that 80me other approach 
D the problem should be sought. The shortcomings of the echemes 
~ general iphere in the limited range of interesta possessed by 
ponsoring bodies. Far example, some groups of real estate tu: 

are only interested in developing a sort of guarantee that 
active proparty values will not be wiped out by increased tu: 

rdens. To groups of this charactsr, oftl"llll tu:. and debt-limi· 
tion olaW188 inserted in the Constitution repreeent the supreme 

ensive bulwark acquired at the expense of other groups in the 
te. It is not denied that the eost of government should be equi

spread among all with taz&hle capacity and to the enent 
at linlitation proponenta bring these read,justmenta about their 
arta are commendable. Another objective strongIr sought for 
that of choking olf governmental apenditnres generally. The 

·t of thia objective has little within it that is eommendatory. 
the mode of eeonomie and soeiaJ. life beeomes such that prodne

can be organiRd more etfective4r by de~ting a larger pro. 



portion of available resomees to publie uses, soeh readjustment .. 
IargeIy inevitable. The question that is really pertinent, regard
less of whether publie expenditures bulk large or small relative to 
private expenditures, is that of eeonomieal me of the l'eIIIIUl'.
alloeated to publie pmpooes. This question in-rolves both debt 
obli" ... tion and eurrent tum. 

Setting up eeonomy in government as the objeetive that is really 
sought, it beeomes apparent that regulatory maehinery must bave 
a wide degree of llexibility_ eondition only obtaining when 
administrative deTiees are giTm. a prominent rOle. FiaeaI pro
grams sbonld be snfiieiently llexible to obviate the neeeasity of 
strait-jaeketing any eommunity to a fixed order of fiDanee. Sog
gesti.e patterns of e1feetiYe eontrol are offered, for example, in the 
~ of Indiana, lIu1tnomah eounty, Oregon, and New 
llexieo In the latter Slate eaeh eounty is required to IRlbmit a 
bndget to the State to: eommission SPtting forth a detailed esti
mate of reT'eDues and expenditures. The eommission, after hold
ing publie hearings, approves or amends the budget as it deems 
expedient.l .. The es:perienee of Indiana is su~ve of a fienllle 
pIan with a minimum of Slate interferenee. So long as loeal bud
gels remain within the $UO limit, review is not neeessary, but 
requirements in euess of this amount must be approved by the 
State to: ~missioners. Any eommunity that wishes to bonow 
in euess of $5,000, or if any proposed borrowing neeeasitates rates 
in exeess of 6 per eent, review is required.. It is in the extraordi
nary eases that the eentral t!Overnment exercises ita regulative 
power_ So long as eonditioDs are normal, the Joeality may operate 
free of interferenee. 

Justifiration for State partidpation in Joeal a1fairs reIa~ to 
budgets, debts, and lues appears to bave no basiB other than the 
broad obligation of a eentral ~vernment to proted and provide 
eer1ain ....... tial sa ,ices for ita eoustitueney. The faet that Xew 
Yark and every other _wealth has delepWd the fuIfilJmeDt 
of this obligation to poIitieaI subdmsions d.- not in any ... 
modify this primary ,espOiis'-bility. H the aeatiOD of unwieldy 
debt struetures and the J.,.-ying of bea..,. tax burdens ,po:::: 
dest:ruetift potentialities so far .. aehiering the obp,tiftli 
desired by the State are eoueemed, it W'01IId &eeiil that cm!r.Itint
ing in a JoeaI budget might .,.. an equally appropriate item to brio« 
within the pun-iew of a regulatory funetiooary. \\"hiIe this phase 
of to: and ~ eoatroI d.- not baTe eurrent popularity. it 
should be ~ due eonsideration along with restrietive p~ 

Dlst&UAiftU!UL ASI'BC!S c.- 'rBB FIscAL PaPa tV c.- 'rBB Sum 

An enmination of the State _ue II1'Stem .ti.oJ for finan&-
ing a program of JoeaI P"ristanee indieateS that eonsiderable re,isioe 
would be D£ ry even to appro.dl. the priDdple of "equal 

_CL~ru:& . ...., ,.,,.,,_ .. 5-rr (lDI,. po II&. 
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marginalll&Cl'ifice." ,.. Under the complex of taxes now employed 
little else could be expected. The State's share of the personal 
income tax and receipts realized from inheritance taxes, the ouly 
imposts based on ability principles, provided ouly 32 per cent of 
the total tax revenues for the year 1934. Taking into account the 
fact that the local tax system contains no levies imposed in accord
ance with ability principles, it should be the policy of the central 
government to abandon levies likely to be regressive and strengthen 
its aystem of personal taxation. 

The plan for getting centrally collected revenues hack into the 
bands of the localities has never been worked out as a unified 
whole, and the principle of "sharing" universally omits the most 
elemental criterion of apportionment, namely, "need." The basis 
of apportionment applicable to each tax has been determined gen
erally by political expediency and the exigencies of the situation 
immediately associated with the development of the tax. In many 
instances the chief element entering into the question of apportion
ment was essentially compensatory in character. The objective 
back of sbaring the franchise tax on incomes of business corpora
tiona was obviously to reimburse the localities for the loss of reve
nue resulting from exempting businesses included under this levy 
from personal property taxes. In part the same motive ehsped the 
plan of apportionment applicable to the personal income tax. 
Under this law the local subdivisions were deprived of the usual 
tax on intangibles. Also, it has been alleged that the method of 
apportionment based on assessed valuation of real estate would 
be a positive forea in contributing to full value ass ments. Since 
it is deviations from the average and not the percentage of full 
value that determines the equity of any asef!f!l1!lent, it is probably 
true that the loes in social utility resulting from this method of 
apportionment is entirely too great a price to pay for the slight 
improvement realiRd in usf!f!l1!lent practices.'·' Positive admini&
trstive action o1fers greater possibilities of improving valuation 
procedures without entailing the undesirable effects just enumer
ated. The basis of apportioning the Iicense tax on bi.lliaM rooms, 
lioense tax on real estate brokers, franehise tax on financial insti
tutions, wea tax, and beer tax appear to be equally non-defensible. 
In fact, there appeara to be no valid basis for returning any tax 
to it:' point of origin except benefit levies. Taxes that are not pri
marily of such a character should be credited to the general fisc 
and disbunoed in aeeordance with the needs of the system. On the 
basis of this a priori position there can be no valid reason for 
I'I!t.urning oue-half of the income tax to the units on the basis of 
8S!!! !d valuation. Properly interpl'l!teci, the levy is made against 
pel'llOll8, at pl'Olm!SSive rates, on all in~me, from whatever juri&. 
di~tion or 80Ufte it may be reeei-t. lIB chief defense need be 

, .. ct. -. pp. ITI If. 
~ .. c!~2'. B.NPuacI~~8r~ .,.:;::t......... --... ,., •• ,_Ie .. 0_" __ - - ._.. pooial aI u.. &alii 'hi: (>w-;-;"" Xa. a 
(11111). PPO 1111 If. 
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nothing more than a compensating element in the inequitable dis
tribution of the income stream. On this basis, it should be appor
tioned to uses of broad social significance and its allocation ahould 
not be determined by minor jurisdictional boundaries. 

SUPERVISION OJ' LocAL FIsCAL AwAlBS 

One of the definitely underdeveloped phases of central-local rela
tionships is that of effective supervision of local fiscal a1fairs. True 
enough, the departments of edueation, health, public works, welfare, 
finance, and the comptroller's office are each clothed with a meas
ure of supervisory power, but the aggregate of their efforts does 
not wholly suffice. The Commission for the Revision of the Tax 
Laws in its 1932 report reached the crux of the problem in rec
ommending the creation of a board concerned solely with local 
fiscal matters. 1118 The scope of activities outlined for the pro
posed agency included the preparation and installation of budget 
systems, development and installation of accounting systems, peri
odic audit of all local accounts, control over assessment procedures, 
assembling and publieation of statistiea1 material, and earrying ou 
efficiency studies when requested. Supervision over policies of 
taxation and borrowing as suggested in preceding paragraphs 
might well be delegated to this agency.'" Pending the creation 
of a division of government concerned solely with matters of local 
finance and organization, the strengthening of existing agencies 
might make for improvement. In no instance are the possibilities 
greater than in the ease of the tax commission. Over a period of 
four decades this agency has been ostensibly charged with the 
supervision of property tax matters, yet it never has possessed one 
of the powers necessary to make its control effective. Regardless 
of how tardily other innovations are accepted, the prerogatives of 
this agency ahould be immediately broadened to include the fol
lowing: 

1. Authority to establish, through competitive examination, 
panels of eligible assessors. LoeaI governments exercising assess
ing functions would be restricted to selections from these lists. 

2. Power to remove, after hearing. on its own motion or on com
plaint, any local taxing official who is Dot performing his duties in 
aecordanee with established standards. 

3. Authority to order resss menta, on its own motioD or on 
complaint, and to name the agents responsible for estabJishing the 
Dew schedule of values. 

5_ Summary 

The history of revenue administration presents no exeeption to 
other functions in so far as the adjustment of State and local rei .. 
tionships is concerned. Every type of government from the ad 
1I.oc district to the State is involved in some way with tax adminis
tration. The State has employed the loea1ities as imltrumentalities 

- Part I. P. 231. ,. Cf. ... _ P. 28IL 
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for accomplishing objectives of primary concern to the central 
government. Limitations have been imposed aa to taxes levied, 
debtAI incurred, and records kept. Where local governmentAl have 
been unable to cope with new situations brought about by the evo
lution of economic and social organizations the State haa extended 
ita ephere of administration. Recognizing the growing obligations 
of local governmentAl in addition to providing educational facili
ties and constructing highways, the State has supplemented the 
general lunds of local governmentAl with proceeds derived from 
State-adminiatered taxes. 

In making the readjustmentAI necessitated by the flux of economic 
and social forces, some phases of central-local relationships have 
been more fully harmonized, others have grown continuously more 
discordant. The OUtAltanding innovation attributable to the firat.. 
mentioned category is the assumption by the State of responsibility 
for assessing and collecting a number of particularly desirable taxes 
unsuited for local utilization. With a slight expansion of State 
activities, the division of responsibilities in this regard would be 
quite aatiafactory. The items appearing in the elassification of di&o 
cordant relationships are considerably more numerous. The central 
government haa been very apathetic toward the problem of provid
ing the localities with the type of structure and administrative 
machinery that would increase 1Iacal efficiency. Tardiness of the 
State in assuming responsibility for those functions appropriate for 
administration by the central government complicates unduly the 
problem of revenue relationships. Taxes now imposed by the State 
lor the support of ita program of local assistance do not appear to 
diatribute the burden in accordance with .. ability." Only a part of 
the funds returned to the localities are conditioned on .. need. .. 
The status of property tax supervision has remained approximately 
unchanged since the creation of the tax commission in 1896. With 
the exception of requiring 1Iacal reporta from all municipal cor
porations and providing limited auditing service, the State has 
almost completely neglected the field of 1Iacal control Budget
ary procedures are foreign to many governments, constitutional 
debt and tax limita are unsatiafactory, tax calendars are not eo-or
dinated with fIseal years, and personnel standards in the public 
service are undeveloped. 

Before the State of New York can claim to have assumed ita full 
obligation relative to matters of local revenue administration, the 
following steps must be taken: 

1. State ass ment and collection of all taxes extended against 
the operating properties of utilities and large business units. 

2. Division of responsibility for real estate ass menta between 
the localities and the State, the former performing the function in 
the larger urban eenters, the latter in the rnral ~ons. 

S. Creation of a State board of tax appeals with authority to 
review on ita own motion or on complaint any matter coming before 
a local reviewing agency. This measure is essential regardless of 
how the administration of ass menta may be organiRd, 
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4. Clothlng the State agency most directly concerned with local 
fiscal affairs with plenary powers in matters of equalization. This 
recommendation is valid either under the present organization or 
under a system where the State extends its sphere of operation. 

5. Delegate to one central board all matters pertaining to the 
oversight of local fiscal affairs. The scope of this agency's activi
ties should include: 

a. Certification of those eligible for appointment to impor
tant tax administrative posts. 

b. Removal, after hearing, of persons unfit for public 
service. 

c. Authority to require annual budgets and insure that 
adequate publicity is given the tentative draft. 

d. Mandatory submission of all proposals to incur long-term 
debt, final approval to be based on urgency of the expenditure, 
legality of proceedings, reasonableness of contractor's esti
mates and marketability of securities generally. 

e. Auditing of accounts of every unit authorized to spend 
public moneys. 

f. Creation of a revolving fund for the purpose of making 
short-term loans to municipalities. 

g. Development of a propoaal for improving local fiscal 
procedures. 



CHAPTER XI 

mCHWAYS 

With the introduction of the motor vehicle shortly before the 
opening of the twentieth century, a new era appeared in the his
tory of American transportation. It is indeed clliIicult for con
temporaries to appreciate keenly the great strides made in the 
extent and character of transport facilities. Beginning with wid
ened Indian trails, adequate only for travel on horseback and 
barely accessible for vehicles, facilities have been developed until 
the United States in 1930 had 3,009,066 miles of road, 693,559 of 
which are surfaced for aU-weather use.' For the year 1934 users 
purchaeed licenses for 24,933.000 auto and truck unita· The devel
opment of the highway, and the truck and road tractor has seri
ously threatened the supremacy of railroads as carriers. Motor 
buses in 1934 earried passengers to the extent of 16,614,000,000 bus 
passenger.miles.' Motor trucks hauled 4S per cent of the live
stock received at seventeen principal marketa' Truck shipments 
of fruit and vegetables covering distances greater than twenty 
miles was estimated at 150,000 to 200.000 carloads, or from 12 to 16 
per cent of the total shipments for the years 1928 and 1929. New 
automobile production transported by highways amounted to 33.6 
per cent of the total movement, representing an increase of 71.5 
per cent over 1923.' 

In this phase of transportation development New York has shared 
in an important way. The State has a total of 100,683 miles of 
streets' and highways, of which 7,653 miles are constructed of con
crete, 574 miles of granite, 964 miles of brick, 4.541 miles of 
asphalt, 8.308 miles of macadam, and 7 miles of wood block. Three 
thousand four hundred and thirty-eight miles of the above-men
tioned roads are wide enough to accommodate four-way traffic, 
while 6,427 miles are classed as three-way-Iane highways.' The 
investment represented by one mile of any of the improved roads 
just reviewed is colossal compared with what the early settlers laid 
out for Opt'lling a complete highway and constru~ting the bridges. 
Judge Nathan Ford of Ogdensburg, writing to Thomas L. Ogden 
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in 1801 eoncerning a stretch of road contemplated as • connecting 
link between the Jefferson county area and Albany. stated: 

I have contracted with Edsal for making the road from 
Louisville to the east branch of Black Lake. at -16 dollars per 
mile; the road to be eut and cleared one rod, cradl~knolla and 
sides of ridges to be leveled; emall cr<I6SWays and bridges over 
small streams to be made.· 

Though the charges for transporting freight over these primi
tive roads were very high relative to present tariffs, and the time 
consumed in making a journey to a neighboring eity, or state, was 
a matter of days of incommodious travel, yet they were the best 
that the exigencies of that time warranted. Labor and eapital 
were scarce and the available resources had to be earefully appor
tioned if the rigors of the frontier were to be overcome. Even if 
capital had been available and the population had been d_ 
enough to warrant the construction of quasi-modern roads, it most. 
be remembered that the art of building eurfaeed roads was then 
undeveloped. 

The first steps toward an improved transportation system eame 
in 1756 when a stage coach line was opened between New York 
and Philadelphia. This was followed by the building of turn
pikes reaching a elimu in the period from 1790 to 1815. Steam 
was applied as • motive power to boats operating on the rivera, 
a deVelopment intensifying the need for artificial eonnecting linIaI. 
Canals followed, beginning about 1825, and continued to provide 
the principal source of transport service until the middle of the 
nineteenth century. Railroads then became important and still 
constitote the backbone of the transportation system. The motor 
truck, bus, and passenger auto, however, have been growing in 
importance at a pace which in all probability has far surpassed 
the expectations of the founders of the indost.ry. .A still more 
recent development with great potentialities for improving trail&
portation is the aeroplane. Only recently the distance between 
New York and San Franeisco has been shortened to approximately 
ten hours of traveling time. In contrast, the stage coach of 1156 
took three days to go from New York to Boston, • distance of 
ninety miles. 

New York .has passed through all these stages of transportation 
development becoming the leader, especially in the eonstruetion of 
canals. In 1850 approximately on~half of the expenditorea for 
maintenance and operation of the State government was laid out 
for eanal eosta. Until 1898 the construction and maintenance of 
highways was almost solely a matter of looal concern. Since the 
torn of the century, however, the State has partieipated actively 
in the construction of roads, and in rendering financial aid to the 
localities. It is with the emergence of the State into this fteld 
of transportation activity that this aeetion with be ehiefly c0n

cerned. 

.1'. B. Ho""h, A Bv""" of ~.,,_ C_ • .. IN S_ 01 11_ F .... 
IWatermwD. N_ York, lBUI, P. Ill. 
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1. Diviaion or Respomihility for the Provision of Highway 
Facilities 

Like most other functions of government the maintenance and 
conatruction of highways have been delegated to all tbe di1Ierent 
types of governmental unita. The State, tbe county, tbe town, tbe 
city, the village, and the ad hoc distric~ach engages in tbe con
struction of bridges and highways. In 1930, a year apparently 
unalfected by depression budgets, these units of government spent a 
total of $245,191,000 for highways and streets.' Forty-one per 
cent of the above amount was expended by cities. The State fol
lows nen with 24.2 per cent; counties, 16.2 per cent; towns, 13.1 
per cent; and tbe villages, 5.5 per ccnt. Throughout tbe tbirteen
year period presented in Table 55 and Figure 17 tbe relative con
tributions of most of tbe units to highway expenditnres have 
remained rather constant. Cities stand first, regardless of tbe year 
considered; the State second; and third place, held by tbe towns 
until 1930, has since that time passed to the counties.to The trend 
of developments may be further clarified by comparing tbe per
centage increases attributable to the various types of government 
between tbe years 1922 and 1931. During tbese nine years State 
expenditures increased 224 per cent (exclusive of aid to localities); 
county, 327 (exclusive of aid to towns) ; oity, 104; and tbe village, 
146 per cent. Town expenditures, however, in 1931 were only 48 
per cent greater than they were in 1922. These data indicate 
rather definitely the growing importance of tbe county 88 a unit 
for the construotion and maintenance of highways and tbe trend 
towards a subordinate position for the town. 

TBB TOWN U A HIOHWAY UNIT 

In New York the construction of what is generally known 88 tbe 
.. rural" road has rested from tbe inception of organized govern
ment upon some officer of the town. In tbe Hempstead town rec
orda, dated March 14, 1659, an entry appears with respect to high
way supervision. 

It is ordered that John Smith nants Rich'd Willets Ambroa 
Sutton and John Smith Junior shalbe Surveyors of tbe High 
wayes for this present yeare, And shall perform ye duty of 
surveyors and that any person tbat shall refuse to come to 
doe ye Labour belonging to tbem shall pay for A man 4a, and 
for a man II his teeme 8s, And 18 surveyors by defanlt of per
forming tbeir duty shall pay for each default 40s star. u 
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The tirst lle6Sion of the assembly provided for the selection of 
hree highway sup~rvisors, 11 numerous special authorizations simi· 
II' in charaerel' followed after 1740." and again in 1797 towns 
rne universally authorized to choose three road commissionel'll.'· 
, The direct responsibility of the town in highway mattera was 
letinite\y increased in 180111 when it became the duty of the com· 
nissionera to eall out workers, direct their activities, make highway 
legulations, and record the location of roads. The augmenting of 
uthority applied not only to administrative duties but to appel. 
te powera as well. Contested decisions of the commissioners, 
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instead of being reviewed before the county superiutendents were 
now taken before the supervisor, clerk, and the jnstiees of the peace. 
The statement of the amount neeessary for repairs W88 prepared 
by the commissioners and laid direetJy in the hands of the super
visors for action. The act made it mandatory on the supervisors 
to levy the amount asked for by the commissioners. By making 
the town superintendents responsible for tbe planning and eon
strncting of all local roads, and further making it mandatory OIl 

the supervisors to lay such imposts as the local officers stipulated, 
the town was definitely established as an independent unit for local 
higbwayadministration and finance. 

HIGHWAY FAClLJTlBS Pirovrom BY CouNTIES 
While it was not until 1924 that the county made any significant 

contribution to the funds available for highway purposes, it w. 
lending its support in an administrative capacity from a muell e&l'

lier date. For example, in 1701 the justices of the p-, who 
were then county officers, were authorir.ed to appoint 8D1'Ve'YcmI of 
highways in each town." Two years later commissionen were to 
be appointed in each county with authority to establish and maiJl.. 
tain a system of inter-village roads by means of levies impOlleCi 
against property by or through which the road ran." The trend 
towards county administ.ration W88 given signi6cant eon1irmatioa 
when the Legislature gave the persons ad~ the trov
ernment of the State power to appoint three superintendents 
of highways in each eounty. These officers were to be charged 
with direeting the work of repairing and eonstrneting roads and 
bridges, apportioning all money grai.ted by the Legislature among 
the town commissioners, directing the disposition of the fines in the 
hands of the comm issioners, and hearing appeala from the deeisious 
of town offieers." This movement toward the concentration of 
authority in the hands of the county witla respect to local road 
administration, however, W88 apparently enrtailed in lSOI when 
the powers of the town officers were increased and appeals were 
no longer direeted to the eonnty superintendent, bnt to the mper· 
visor, clerk, and justices of the peace." 

Although the scope of authority exercised by the eounty over 
town roads W88 somewhat eurtailed, it found room for "'Pantria 
in other ways. The town W88 evidencing iDca~ity ill ..... y 
regards and some agency W88 needed to supply the deficimcy. The 
one most appropriate and ready-made was the county. The first 
limitation of the town W88 evideneed in the lack of fin1neial 
strength to coDStrnet adequate bridge&. To meet uu. situatioa a 
law was passed in lS01 making it possible for a eonnty to __ 
the cost of a bridge if the burden appeared too beavy for the to ........ 
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It W88 also apparent that the towns were not adequately providing 
for through roads. Accordingly in 1838 the powers of the county 
supervisors were increased with respect to roads of this character. 
They were authorized to 

appoint special eommissionel'll to layout public highways in 
those cases where they ahaII be satisfied that the road applied 
for is important and that authority now eonferred by law upon 
commissionel'll of highways, cannot or will not be exercised to 
accomplish the laying out of such road. 11 

The LegiaIature in 1808 named several important roads, each to 
be developed in aocordance with this pIan. In this instance the 
eounty was made the unit responsible for financing the proposed 
projecta."" Boarda of supervisors were also authorized to provide 
for the use of abandoned turnpike, plank, or macadam roads within 
any town; for the location, erection, repair, or purchase of any 
bridge; to apportion expenses upon towns; or borrow such sume 
88 might be neeessary.u The county first undertook to assist towna 
in the financing of bridge costa in 1890." In those instances where 
the propoeed outlay appeared to impose an undue burden on any 
town, the auperrisors could aupplement local fonda up to $2,000. 

By 1892 the power of the county as to higbway mattei'll was fur
ther augmented. An act authorized boarda of supervisors to oon
struet a county highway or bridge at county expense. II They were 
also given some control over minor civil divisions in that they could 
grant permission to towns, or to towns acting jointly with other 
municipal corporations, to build or change the location of any 
bridge. 

The county highway system as it is generally known today had 
ita beginning in 1893." Upon favorable action by the board of 
supervisors, eertain pub of the highways were to be designated as 
county roads, finaneed by the county and maintained under a 
county highway engineer. Adoption of this system was in all 
instances dependent upon the oommutation of town labor assess
ments. 

State aid was first apportioned to the counties for highway oon-
8truotion in 1905, but the amounta were small and the method of 
apportionment was without definite pIan until 1920. The first 
apportionmenta under the Lowman Ad were approximately two 
million doll ..... and amounta granted to the counties under its 
provision have not been materially inereased. It cannot be 
lISSumed, however, that the amount of State granta over which the 
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county exercises supervisory oversight has not increased. As 
will be pointed out in later sections, the creation of the county 
road fund and the placing of various moneys formerly expended 
by the towns in this fund, has in reality increased greatly the per
centage of the State grants controlled by the county. 

THE RoAD DrsnuCT 

To the extent that a taxing district is determined by uniformity 
of tax rates throughout a given area, road districts may be &aid to 
have existed as early as 1797. Under the labor system __ 
ments were made in each district within a town in proportion to 
the estate and ability of each person." The identity of the speeial 
road district was more definitely establiahed in 1880." Supervi&
ors in certain counties were authorized to establiah highway di&
tricts upon application of owners of more than one-half of the non
resident lands. These districts were made distinct from the toWJlll 
in that their boundaries and financial organization could be deter
mined independently. The responsibility for developing a plan for 
assessing and collecting neeesaary revenues rested wholly with the 
commissioners. 

STATB PABTICIPATION IN HroaWAY BUIU>INO 

It is not entirely correct to say that the State did not actively 
engage in providing highway facilities until 1898. Virtually from 
the inception of the present government the Legislature has in 
one way or another supported the construction of roads. In 1790, 
contracts were let for bOOding a road between the Susquehanna 
and Hudson rivers." Two years later the State was divided into 
four districts, three commissioners placed in charge of each, and a 
total of $20,000 placed at their disposal for the opening of high
ways and construction of bridges." Lotteries became very popu
lar from 1797 until outlawed by constitutional amendment in 1821." 
Managers were named in the acts and granted authority to sell 
tickets on credit, borrow money for road purposes in anticipation 
of lottery receipts, deduct 15 per cent of returns as compensation, 
and to take other steps necessary to carry the plan to fruition. U An 
assembly committee reporting upon lotteries in 1819 indicated that 
at that time $109,100 had been thus raised for highway purposes." 

After the passing of the lottery era the State provided through 
means of travel by creating corporations with authority to sell 
transport services. From 1797 to 1860 some four hundred turn
pike companies were ehartered to bOOd roads or to construet 
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bridg&" What ...... me of th_ ~ .. be iuferred frma 
the enabliug legiaIation paIIIed with respea to _tis UId town&. 
In 1869 countis were empowered to provide for the _ of aban
doned turnpike, plank, or m.cadam roads"" and m yean later 
countis were granted permiaBion to ateDd to towDa the right to 
purebaae plank road&." 

The twentieth century brought forth a new era in high_y am
atruetion.. With the coming of this new epoeh the State ..... 
doned ita more or 1_ aeeondary interest in high_,. and let itBelf 
definitely to the task of improving the primary and _d.l'7 ro..ta 
of the State. The aehievement of this objeetive .... brought about 
in aeveral wa,.: (1) The respollllibility for eonstruetiug impnmd 
roada wu removed from the loealitiea. (2) 1laint.eaanee of 
improved road.s, II well II construction, WII eventoally ..... med 
by the State. (3) The aabveatioaa principle .... eatablished .. 
au integral part of the State '. program. (4) The fiuaneW bardm 
ineident to the construeUon of bridges WII divided between the 
eentral f!Overnment aud the localitiea. (5) The State asnmed 
the major part of the finaneial barden arising ont of the removal 
of grade eroaaiags. (6) The State lISIIllIDed the responaibility for 
a. ing aud collecting nnoUl motor vehiele tuea and made a 
portion of the proceeda available for local high-y P1IrJIOIIeL 

CC>IIIfrtlCfiota 01 .... ~ roada.-Prior to the enaetment of the 
Higbie-Armatrong Ad the respoaaihility for building high_,. 
reated chiefty with the towns. After 1898, however, a ehain of 
n.djDltmenta WII let in operation, leading eventoally to the eom
plete a.nmption by the State of the finaneial responsibility for 
constraeting the primary roads. Under the provisioua of the 
above-mentioned let ""l'7 county was invited to improve ita more 
important high .. ,., aud in eoaaideration of the exereille of this 
loea1 initiative the State offered to eontribnte one-half of the eon
atrnetiOD costa. or The enthllllium aeeorded the sharing of con
atraetion _ may be noted from data presented in the engineer'. 
report for 1903. Here it WII autieipated that by Jauuary 1 the 
eoontis would have raiaed their ahare of fonda _ l'7 for 
improving 1,250 mil. of ~ Certainly the loea1itis outstripped 
the State for it had provided ita abare for only 485 1Ililea.." 
Petitioaa were on lIle for even greater amount&. Fifty eoontis 
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had requested the improvement of 873 roads with an estimated 
length of 4,143 miles"· 

In 1907 the State further relieved the localities of the fiscal bur
den arising out of developing a system of improved roads. The 
Higbie-Armstrong Act was amended so as to permit a county to 
pay 2 per cent of the cost, for each $1,000 of assessed real and 
personal property per mile of highway, the proceeds being 
accepted in lieu of the regular 35 per cent requiremenL Similarly, 
the towns were allowed to substitute a 1 per cent computation in 
place of their usual 15 per cent quota." The report of the high
way department for the year 1910 indicated that under the revised 
law the State was bearing on the average about 65 per cent of the 
costs." 

The policy initiated in 1898 was further extended in 1912 by 
making the financial burden for improved roads solely an obligation 
of the county and State. The words "and town" were omitted 
from the act ~d county highways were to be improved at the 
joint expense of the State and county." The culmination of this 
movement inaugurated by the Higbie-Armstrong Act was finally 
reached in 1929. All highways formerly constructed or improved 
jointly were deelared State highways to be constructed or improved 
at the sole expense of the State'" 

From the standpoint of unification the highway system had been 
developing rather unsatisfactorily under the FnIIer-Plank and 
Higbie-Armstrong Acta. Accordingly, a joint committee of the 
Honse and Senate was appointed in 1907 to bring in a report deal
ing, among other things, with "the general subject of a proper 
development of the whole highway improvement in the State." 
The committee reported that "roads in general are not selected by 
the board of supervisors from the standpoint of whether they are 
market roads and the selection is affected 1argeIy by purely local 
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1JIl!OIl the I>oDdiDg of the _ for S20,ooo,- 'or highway im ....... OIIIt'IIta, 
&Dd the appropriatioD of tl,ooo,ooo Ie earry out the prorioiOll8 of the Higbi ... 
AmBtnmg AeL Aa a result of iDcI'eased ........... 'or improved roada &Dd iD 
keepiug with the sentimenta EApl ., by organized grOUp8, the Coolltitatioa 
... amended in 1905 (Art. VII, • 12 I Ie permit the State Ie iNae $50,_,000 
of bolide Ie meet ita ohare of impnwement _ By the eIoM of 1911 tbe 
iNae of 1905 had __ YirtaaIly erpended aod Jet 4,500 miJee of lIigInoay 
rem.ined Ie be imprond. Ae<ordingly, another $50._._ iooue .... ap
proved by the votem in 191!. Ont of tbiB iooue 120._._ .... Ie be aoed 
00 Stale highways, and the nmainder Ie be apponioaed ~ the ....... ti .. 
_rding Ie popoJatioo, ..... &Dd ..w.ag.. of improved high_,.. (d. Bowen, 
"" • ..,~ pp. ~23 I . 

• A-' Beporl 01 lie B"''' lh,... .... B_, 1903, _bly Doea
_t N ... fI5 (19041, pp. 112-83. .. z-. IINl1, e. 718. "Under the proriaiooa of tbiB ad the _ pa,.. .. 
mach .. 91 par _ of the _ of eollOtnlc:tioa in aome ....... tift, .. 1Wo .
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conaideratioJl8. ,'.. Further it was pointed out that thoae highways 
which were conaidered to be of sufficient importance to be classed as 
through highways ahould be supported by the State. As a reault of 
the work of this committee the highway laws were thoroughly re
vised. The State system of highways was establiahed and placed 
under the direction and control of the newly created highway 
department. Starting out with a State system conaisting of 3,000 
milea of highway, the aggregate mileage has ahown a 366 per cent 
increase between the years 1908 and 1934. The 13,980 miles of 
State system repreaent 16.6 per cent of the total of 84,142 milea of 
rural highways." 

Mainfmance of improved roads.-Under the original Higbie
Armstrong Act the localities were made responsible for maintaining 
those roada constructed in part by State aid. The commissioner of 
highways in each town was required to keep these roada in repair 
under the direction and supervision of the State engineer follow
ing out such rules as his office and the county engineer might set 
forth... The first major change came about in 1906 when the State 
took over the maintenance and repair of improved roada and made 
• charge against the towns of $50 per mile." The year 1929 marks 
the complete tranefer to the State of full financial reeponsibility 
for the maintenance of State and county highways." Chapter 459 
provided the "oost of maintenance and repair ahall be borne wholly 
by the State." 

Financial am fo file IocaUlies.-The State's highway program, 
initiated in 1898, was two-fold in purpose. While designed to 
insure the development of improved roads, the fiscal problems aris
ing in connection with the development of secondary roada were 
not overlooked. The Fuller-Plank Act" provided for financial aid 
equal to 25 per cent of the local talI:, on condition that the town 
levy an amount equal to at least one-half of the value of the high
way labor tall: at the then existing rate of commutation. In 1902 
the amount was increased to 50 per cent," and in 1907 the grants 

.. ~ of ... """" C __ iII .. of ... S ....... _ A_." oa H ........ 
SeDate Doeumeat No. Ie (ltlO8).l'p. I. 13. 

.. Now York State PIODDlug Board, A Qra~io C-JIOIId- of P""' .... 
Bh04; ... (Alban". 11136) P. 1M. 

te In the event that the towu eommiaioftere failed: propprlv to maintain an,. 
road _trueled under the provialoal of ehapler 116 of the 'La .. of 1888, the 
oout)' WOO aathorillOC! to .... um. _pODaibilil1 for tho taak, either .. a eout)' 
oharP or a 10'1 migbt "" mad. dl_tl:r apiDot the towo 00Il0If1I0d. In 1_ 
thia JII'O"fWOII of towo ,"pODaibili17 .... modiAed to tho _ that the 
oouot)', OIl ..olatloa. migbt ... _ the bard .. for tho _ of maiDamiDc 
the eluo 01 roada lnelnded ID thla dioeaoalOD (1 .. _ 1_ ... _, • 

• , , ..... 1-. Co 4GB, pp. lon-tII. Ia 1_ the Stall • __ nopmoibill17 
far main_ .... on ooaot,y road_ bailt w1_ "- to tbo SII .. oqlliftlut 
to ...... balf 01 that oontrlbated b1 the -17. 'no -am _& .,..."teot 
WOO O.J. per oea& 01 tho taDble proporIJ w1tbia tbo partieular tNiDc cliatrUS 
(~ 1801, 0. 288) • 
.. B:r hwlalatl,.. ...uoa III 1111 all -&J lligIlW&JI ""' _ ........ Stato '.'-1& l~ Go 781) • 
.. , .... 1888. .. aGl • 
.. ,.... .. 168. 
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were made to vary in accordance with the amount of assessed 
wealth per mile of highway.11 

The method of apportionment introduced in 1907 continued in 
force until 1930 when the principle of equalization of burden 
(effective tax rates) was introduced." By this measure each town 
levying three mills or over on each dollar of actual valuation of 
taxable property in the town, outside incorporated villages, waa 
to receive the di1l'erence between the amount of a tax and the sum 
of $100 for each mile of highway. In no event waa the town to 
receive less than $50 per mile'" The fiscal importance of this grant 
is set forth historically in Table 56. 

TABLE 56 
SmnrmrrrOK9 J'OR HIOHWAY8, 1899-1934· 

(Thousands) 

1809 •••••••.•••...••..••••• 
1900 ...•••••••••••••••••••. 
1901 ..............•.•.••.•• 
1902 .•......•....•...•..... 
1903 ...••.•.....•••••••• ". 
llKM •••••.••••..••••••••••• 
1905 ••••••.•...•....•...... 
1906 ••....•..• _ •..•...••... 
1907 •••.•..........••....•• 
1908 ••••••••.••.....•...... 
1909 ................. , ..... . 
1910 ....•.•...•.•.••••••••. 
1911 ••.•••.....•.•......... 
1912 .••••••••••....•••..... 
1913 •.•......••••••••••.••. 
1914 ••••••.•.........•..•.. 
]015 •.••••••••.••.•........ 
]018 ••..•••..••.•••.••.•... 
1017 •••••.•.....•.•..••••.. 
1018 ...•••.••.•••.......•.. 
1019 ••......••••••......... 
1920 ...••.....••..••••••... 
1921 ..•.••.••......••.••••• 
1023 ••••..•••••••...•....•. 
1923 ..•••..••...•••.•....•• 
1924: ••••••••••••••••••••••• 
1925 .••••....•••.••.••••••. 
1926 ..•••••..••.••••••••.•. 
1927 ••••••••.••••.••••••... 
1028 •••••.•.•••••••••.••••. 
1928 •••.••••••••••••.•••••• 
19a() •••••••••• •••••••••••• • 
1031 ••.•••••.••••••.•.•••.. 
1932 •••••••••••.••••••.•••• 
1033 ••••••••••••••••••••••• 
1 ...... ·•·······•·········· 

... .. .. 
103 
27. 
39. ... ... 
728 

I.GlS 
1.489 
I .... 
1.824 
1 ..... 
1,722 
1.818 
1.877 ..... ..... '.0<2 
2.014 ...... 
2.271 
2.,"3 ...... 
2.5-11 
'.1137 
2.711 ..... 
3.008 ..... 
3.'"7 ...... 
",,110 
3 .... 

'.""" 

MainteDanoe 
of County 

Roode 

. .......... 

. .......... . .......... . .......... 

.. ......... 

. ....... i88 .. 
67 

"" 50 .. 
78 
00 
27 

21. 
120 
1" 

·· ...... ·20 
20 
20 

"" ao 
ao 
ao .. .. 
20 
20 
20 
20 
1. 
8 . .......... ........... 

........... 

........... ........... 

........... 

.. ......... ........... . .......... 

........... ........... ........... 

........... 

........... 

.. ......... 

........... 

.. ......... 

.. ......... .. ......... 

........... 

........... 

. .......... 

. .......... 

.. .. ·ii:iSi 
2.706 ..... 
2.39S 
2.391 
2.375 
2.'" 
'.378 ..... 
2.UN: 
2.108 
1 .... 

76 . .......... 
. ... i333 

323 
'17 

Total 

':1 .. 
103 
276 ... ... .... 
786 

1.106 
I.MS .. ... 
1.702 
1.7M 
1.749 
2.0:U 
1.007 
2.144 
1.9.')8; 
2 .... 
2 .... 
2.200 
3.182 
5.118 
".8IS 
'.056 . .... 
1.111 5._ . .... 
1.7M 
1.571 
..1'7 
6 .... 3."'" 
3.1ft 

-Pnna A __ • .,.,u :.,:::"C-:r::e:. Bdaibi$ 11."PabHe won.. .. n.. ... Na .. .., 
~ .. GMPt. ror.... ......bdL ___ iDcIuded ia Teal of ~,..... .................... 

11JM4~ .. 718. 
n DiL. 1930, e. 771. 
II Economic preesure DB the ftecal budget baa reaulted in • radjuAtmeat of 

the staDdard upenditore per mile of high •• y. and the amount required of the 
1oeality. In 1933 the etaDdard .... reducecl from '100 to 187.60 per mile, .... 
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Grants-in·aid for highway purposes, first made available to the 
owns, were extended to include the eounty in 1920. Under the 
Jowman Act" appropriations made by the counties for improve
nent of designated roads were matched by the State up to a maxi
num of $30 per mile. Until 1930 it was the practice to redistrib
lte the funds thus appropriated to the towns. Subsequent to thia 
late, however, State subventions to counties, plus their share of 
~evenue from motor vehicle and motor fuel taxes, and funds pro
rided by the county have been pooled and expended only on roads 
Ipproved by the county board and the superintendent of public 
works. II Thus instead of building a mile or two of highway in 
lcattered sections of the county, effort is concentrated on one 
mportsnt stretch of road until it is completed and put in service .. -

The most recent addition to the permissible objecte of State aid 
s that of snow removal .. ' On the initiative of the board of super
risors of any county certain roads may be approved by the State 
~or aid in removal of snow. On approved roads the State fur
lishes one-half of the cost up to $50 per mile. 

Ji'inaftoit\g of bndge com'",ctioft.-It may appear absurd to 
:reat the development of responsibility for bridge construction and 
naintenance apart from that of the general highway system; never
theless, the traditional :procedure in New York has been to assign 
anancing and construction of bridges to one government. and that 
)f highways to another. The plan inaugurated in 1898 to provide 
improved roads at the joint expense of the State and eounty did 
not include bridges located on these roads if the span was in excess 
~f five feet. This phase of highway development remained as an 
~bligation of town government until 1926." The Legislature, in 
1924, passed a law to the effect that after January 1, 1926, any con
demned bridge located on a State and county highway and all new 
bridges ~uired were to be built under direction of the commis
sioner of highways and financed jointly by the State and eounty, 
the former bearing 65 and the latter 35 per cent of the cost." 

tho minimum amount ..... ivabl ..... mUM to $4S.76. After lOS3 tile IH1 
roqulrod of tho 1.,..1 unite haa been 2.26 mill. and the otandord. 376 per mile. 
Tho minimum aUo....... _ated with t.hio .taDdord i. t37.1iO per milo. 
III thOle town. not m .. tia,g the abon requirement.. aor raiBin. amounta equal 
to $60 and t37.60 'or tho .... poeUvo ,.... imIieated aboft, tho Sta18 -
ald equal to tho ..... ."nuo raloed looellJ> ("""-.1833, Co 221) • 

.. ll>i4.. 1 HO, Co 840. 
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"CI. A_waI Rqort 0' tAo ~I ., p,,6fio lVorto, 1830, LocWa

the Dooumont No. 7f (11131). p. Il8. "B,,"_. Le .... I fi3.e, added by z.._. 11130, Co T7t-
.. Tho Stat. did DOt _Ioe tho pia"" of tho bridBe iD tho laiP-, .,... 
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erDman! to make .t ~bk for tho .......wU .. to pllftbue toU bridiloo __ 
public! poll., .... ranted tho obift 18 owaonbip. B, _, ill 11108. the 
Staill _ ..... bled to ... _balf tlle .... of JIIlI"baainIr tho iD_ of the 
privata OOlllpaai_ I. aU _ tho iDl.ieU .. -r:r to atan the -.. 
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State parlicipatw... in the f'ell101Jal of grade crolling,.-The 
trends just reviewed relating to highway maintenance, constmc
tion, and bridge erection and repair hold also in the matter of elim
inating grade crossings. It is becoming more and more a concern 
of the central government. A comprehensive plan of grade-croos
ing elimination was initiated in 1925 when the Constitution was 
amended to permit the floating of a $300,000,000 bond issue for this 
purpose. eo Originally the expense was to be divided between the 
State, railroads, and localities on a 25, 50, and 25 per cent basis. In 
1928 the amount required from the localities was reduced to 10 per 
cent."' The State assumed all the share bome by the localities 
for this work in 1929 with the exception of 1 per cent to be paid by 
the counties." 

State administration of highway retlenuu.-Not only has the 
State taken over the fnIl financial responsibility for the constmc
tion of improved roads, supplied funds to relieve the burden 
imposed on the localities in the maintenance of their rural roads, 
assumed the major part of the expenditures made necessary in the 
elimination of grade crossings, aided in the purchase of toll bridges, 
assumed in a large measure the financial burden for the ccnstruc
tion of bridges located on State and county highways, and offered 
aid in the removal of snow, but the State has also extended itself 
considerably in the collection of certain vehicle and motor fuel 
taxes now shared with the localities for use in the construetion and 
maintenance of highways. 

Motor vehicle licenses, levied since 1901,'" were first shared 
with the localities in 1916. One-half of the proceeds from this tax 
11'88 shared with the localities until 1919 when the portion allotted 
to the minor divisions 11'88 reduced to one-fourth. None of the 
revenue from this tax is shared with the cities, other than New 
York, where it is included as a part of the general fund receipts." 
Since 1929,'· the State has levied a motor fucl tax.. Twenty per 
cent of this revenue source is allocated to the counties outside 
New York City and is directed to be spent for highway purposes. 
The 5 per cent allocated to the city of New York, like the motor 
vehicle tax, may be used in any way that the officers of the ccrpor. 
tion deem most expedient. The apportionment of the ta:o: among 
the counties is made on the basis of the mileage of mral highway 
within the county relative to the total of the State." 

.. Amending Art. vn. I 14; d. La ... , 192G, .. 233. 
la Ibid., Co 678-
"lind., .. 461 • 
.. Ibid., .. 531 • 
.. Cf. ..."... p. 247 DOte. 
II Law. e.. 3M. 
"The _at of motor ft!lirle &lid motor foe! Iauo .-Ived '" lite ..n

CRI8 I!"""' ...... tal UDita _,. be fooud in Tableo 4~HH. pp. 26lI-6O. 
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2. Development of Centralized Controla 

The Brst limiting device imposed on the localities in highway 

~
tters related to maximum tax rates. In 1801 the maximum 
ount a town could levy for highways in anyone year was placed 

t $250.·' It remained at this Bgure until 1832, when it became 
permissible to increase the maximum on referendum.·' These ear
/.ier devices, decidedly negative in character, have largely been 
Bupplanted by positive mandates. The expenditure provision now 
universally applicable to all towns is that their highway levy must 
not fall below a specified sum.·' Restrictions as ta maximum 
expenditures permissible apply only ta the purchase of machinery, 
repair and construction of bridges, outlays for extraordinary road 
repair, and housing of highway equipment.'· 

With the establishment of the highway department in 1909 the 
policy of examing local highway accounts was introduced. Provi
sion was made that the commission might examine all accounts and 
records as it deemed expedient, and that it was the duty of county 
and town officers ta produce all records necessary to the inquiry." 

Fiscal controls were at one time sufficiently broad ta effect 
not only the accounting of funds but the actual execution of high
way matters. In 1904 it was obligatory for tawn commissioners to 
comply with the direction of the State engineer or sutter the loss of 
financial assistance." Under the general grant of powers to the 
superintendent of public works ta supervise all highways improved 
in whole or in part by State money the tawn and county roads are 
now nominally brought within the purview of the central govern
ment." Before any county-road fund moneys can be spent the 
plan calling for the expenditure must have been approved by the 
superintendent of public works. 

Construction or reconstruction of such roads, including nec-
essary grade and culvert work, and any plans and specific&-

If lA_ • .. 180. I 2'-.. ,b ..... .. 17'-
.. Tbe amount Dooded f .... the repair of high_ya and appurtona_ -ehaU 

Do\ he 1_ than lUI &lDonnt "hieb .. bID added to the amonnt of mODeJ to 
he .-Ived from the Stete, under the provisiODl of ... tion one hundred and 
on .. will equal thlrt1 doUan f .... _eb mil. of high_&.:!thia tho town, out-
.Ide the llmlto of I"""rponled 9\11_ enept that DO hom.., aa __ _ 
ftluatlon of th_ thoueand .. _ hoodnd and IIfty dollan or 1_ por mile 
ouWde of ",",rponled 91U_ eholl he "'Iulnd 10 l"1 and eolleo& a tal: 
under thl •• uhdlvlalon In _ of four dollan 08 eaeh thoueand dollan 01 
co I 4 ftlu.tlon- IB"II_ ,..." • 80). 

re1bt4.. It M, .o. 
n lA_, 18OIl ... 30, • II. III 1824 the noponalbilit)' for thia plIue of OOD

troI .... pi....! Ia tho bond, of the eomptroU.. 1 d. A_ R.,.ari of tAo 
o-,...,u.r. 1_. p. """). ThI.oIII_ Ie reaponaible for deniopiDg a ~ 
lor keeping toWD aeeounto rolating to hi"h_1 mau.n, dneI_ I ....... and 
blanD. p-orlbing the lorm of the ordor to he made h1 the to... ..pori .... 
tendont upon the town lUp0r9i ...... and the form of tho _t to he .. _ 
lato h1 tho to". hoard and town .uporia_oat IB~ ~ • 108). 
nw-, 110'- e. _ •• I5-d.. "B.,._ ,..." • 16(1). 
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tions therefor, shall conform to an outline or general plan of 
the work approved and to requirements prescribed by the 
superintendent of public works, . . ." 

Furthermore, the superintendent may fix the duties of district, 
county and town superintendents, conduct annual district or 
county meetings, and give advice to local officiala as to the best pro
cedures for establishing grades and constructing suitable drainage 
systems.TO 

In 1906 the Legislature provided that the supervisor and high. 
way commissioner of every town receiving State aid for highway 
purposes were to make an annual report to the State engineer show. 
ing receipts and expenditures, an inventory of the equipment 
owned by the town, and the salary paid the highway commissioner. 
The forms for the required reports were to be supplied by the State 
engineer. T, The law as drawn at the present time provides that the 
town superintendent shall report annually to the district superin. 
tendent on such matters as the commission may prescribe. TT The 
treasurer of each county is to report to the commission annually as 
to the amount of money received by him on 1IOO0unt of the main· 
tenance and repair of improved State highways and the expendi. 
tures that have been made out of such funds. TO 

The first direct control exercised by the State over local highway 
personnel occurred in 1909 when the commission was given power 
to remove a county superintendent for inefficiency or neglect of 
dnty!" Similarly a town superintendent may now be removed by 
the commission upon written charges preferred by the town or the 
district, or county superintendent, for malfeasance or misfeasance 
in office." Provision is also made that in the event the board of 
supervisors faila to appoint a county superintendent, an officer to 
perform these duties may be appointed by the commission and the 
salary shall be a county charge in the same manner as if the 
appointment had been made locally."' 

3. Inter-Governmental Relationshipe 

The inter.governmental relationships arising out of the construe
tion of highways, streets, bridges, and elevated crossings are indeed 
numerous. The original Higbie-Armstrong plan for bearing the 
cost of constructing improved highwsys was one of the earliest and 
most striking examples of highway planning ealling for cooperative 
effort. 

"I&i4. I 3!O-b(8). 
"lbid. I 15(8, 13, 10). 
"1&id., 1908, Co 363. 
"Hig-" lAw, I 47(13). 
n [&id., I 174. 
n L_. 1901, e. 30, I 32. 
oo Hig._" Yw, t 48. 
11[&id., t 31. 
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Most inter-relationships, other than State and local, arise out of 
.ome action by the county, either in an administrative capacity, or 
118 a grantor of financial aid. Section 320-& of the Highway Law 
provides that the hoard of supervisors may aid a town in the con
Btruetion or improvement of a highway and ahall designate the 
miles to be constructed or improved by county aid. In the event 
that the county and the town associate themselves together under 
the provisions of this act the county superintendent assumes super
vision of the work. When the work is completed the cost of main
tenance is to be a responsibility of the town. U the proposed 
improvement necessitated the purchase of right of way, the board 
of supervisors or the town board may acquire such lands as may be 
necessary. II 

The supervisory capacity of the county with respect to highway 
activities engaged in by the town has been gradually increased 
with the passing of time. All contracts calling for the removal of 
filth and the sprinkling of roads outside villages, purchase of 
tools in ell:cess of $500, and tool hire must be approved hy the 
county superintendent before the action of the town officers is 
valid." The county superintendent may, with the consent of the 
chairman of the board of supervisors, close temporarily any por
tion of a county road or town highway to vehicles of specified gross 
weight." Tbe county superintendent also has the power to con
demn any town bridge found to be unsafe, to advise the town super
intendents, approve construction and maintenanee plans, and hold 
meetings of the town superintendents." 

The board of supervisors of a county may provide for the 
improvement of a highway in one or more towns, or a highway laid 
out along the boundary line between a city or village and a town or 
towns, at the joint ezpense of the county and the town. The cost 
of the portion of highways constructed within the boundaries of 
a city ahall be bome by the county." When any village petitions 
the board of 8upPrvisors to construct or improve a connecting high
way the ~ost is to be a joint ezpenss apportioned between the two 
units by the board of supervisors. aT 

Tbe locality's ahare of the cost arising out of constructing a 
State aid road may be provided by a general county tu without 
apportioning the burden to the towns. II The maintenance of such 
roads is to be a responsibility of the county, financed either from 
county road moneys, the county road fund (if approved by the 
superintendent of puhlic works). or the county may apportion such 

"ni4.. 1 S2O-o. 
.. , ...... II 171, '" all. 
"' ...... 1 Ill. .. , ..... II 18(!), 33. 
"'1M4., 1 320-
., lli4., 1 3l!IH. 
OO'IM4., I -.11(1). 
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cost of maintenance between it and the munieipalities in which the 
road is located. .. 

Any town bridge may be inspected by the county and if found 
unsafe it becomes the duty of the town superintendent to close the 
bridge. When a town bridge is thus closed the county prepares 
plans and specifications for ita repair or reconstruction. Engineer
ing services growing out of devcloping plans and specifications are 
in the first instance paid by the county, but reimbursement must 
be made by the town. If the bridge is over twenty-five feet in 
span then the cost is to be a county charge. Bridgee having a span 
of less than twenty-five feet are to be maintained at the expense 
of the town. Any bridge having a span of twenty-five feet or more 
located on a county road is to be maintained by the county. All 
other bridgee built by the county sball be maintained by it, except 
that the flooring of such bridge sball be maintained by the town 
in which the bridge is located... On recommendation of the 
county superintendent, the board of supervisors may take over a 
town bridge of over twenty-five feet span, which is on a town high
way or within an incorporated village, for the purpose of keeping 
the same in repair."' 

When county highways are constructed through cities of the 
second or third class 15 per cent of the cost is to be borne by the 
city and 35 per cent by the county." In the ease of vil\agea the 
entire construction expense is borne by the State unless the etreet 
is widened at the reqnest of the corporate authorities. Such streeta 
in villages are maintained under the same provisions as thoee appli
cable to State and county highways." 

County-State relationahipe arise out of purchasing lands for right 
of way. In 1906 the State was obliged to pay 60 per cent of the 
cost of such landa. This provision was aho~lived, however, being 
changed again in 1907." The purchase priee of any land for a 
State highway deviating from the line of highway already exist
ing sball be borne by the county in which the highway is located. 

The State enters in many ways to settle questions of apportion
ing bridge coeta and exercising supervision. In the event that the 
engineer in a eounty adjacent to a city of more than three million 
population eannot agree with the engineer of an adjoining eounty 
lIS to repair, eonstruction, or maintenance policies, thea the State 
eommissioner may assume jurisdiction." Whenever a bridge or 
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~ulvert located on a State highway is to be constructed or repaired, 
and part of the structure will fall within the limits of a city, the 
lity shall pay for that part lying within its limits. Responsibility 
ror maintenance of bridges constructed jointly hy the State and 
~ city rests with the superintendent of public works. All the costs 
ll'e, in the first instance, paid by the State, but the locality must 
reimburse the central government for its share upon receipt of 
Itstement showing the amount due." 

The State also shares with the localities a portion of the coat of 
acquiring toll bridges. For all acceptable proposals the State 
bears one-half of the cost of acquisition. Fifteen per cent of the 
portion borne by the county shall be charged to. the subdivision 
in which the toll bridge is wholly or partially located. The main
tenance of such bridge shall be a charge npon the localities, unless 
t.he bridge is on a State highway. The expense of acquiring and 
maintaining toll bridges located on State or county highways is 
borne by the State. The initiatory steps, however, uecessary to 
Icquire the bridge even in these instances rest in the hands of the 
wunty." 

Wben the construction or alteration of a State highway involves 
Wnging the course of a stream so that it crosses a county or town 
road, then the necessary bridges or culverts shall be built by the 
Stata and maintained by the authority having jurisdiction over 
UIe road." 

4.. 50urceI 01 Highway Support 

Of the numerous innovations eonsidered in connection with the 
deVelopment of highways none is more distinctive than the shift 
from taxes on property to imposts against users. Table 57 shows 
that in 1922 leviea on property were responsible for 74.0 per cent 
of the total highway revenue; however, by 1934 the importance of 
this source had declined to 21.4 per cent- In 1930, probably a more 
typical year, property tsxea were levied for highways to the extent 
of $148,317,000 or 60.5 per cent of the total highway revenue. 
Motor vehicle taxes amounted to 12.7 per cent in 1922 and increased 
to 16.7 per cent in 1930. Gasoline taxea _re not employed until 
1929, but very shortly provided 11.4 per cent of the total In 1934 
these two soureea provided 61.9 per eent of all higbway revenues. 
If the developments charaeteristie of other states may be relied 
upon aa indicative of future soUl'l!ea of highway support, it may 
be reasonahle to expeet that in the future a larger share of the high
way burden will be shifted to the users of motor vehicles. 

"'~. t 1"",,,.1. 
If , w... II 1tIS-. 
10''-' • 1"""(12). 
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Mo&ar .,.hlal .................. , 11'.'111 
NokIrfueJ ..... '" ••.•..••••.. .. iO;42f 8peoial-.. .. ' ..••........ 
a.J _\aM taa ................. 7t.110 
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N_nh ................... 11.7 
.. otarhMI .................... .... in t=:-............... 

.... Ie ................. , 7to 
........ oId .................... ... 

TNI ..................... 100.0 

TABLE 67 
80I7B""" ow IbVBNn WOB Hloaw .... SI7PWOBT, 1922-1934· 

(ThoUJandl) 

IOU 10M IOU loal 1m 1018 10211 1810 

110.112 nt.GOO tII.1OII m.781 181.758 I3USS 130.018 140.888 

"io; .. ! .. ii;iii "ii;iili .. ii;iOO . 'ii;iiO .. ii;ft74 14,188 ".079 10.883 28,878 
"".838 8UM 101 ,8GB 108.'" Its.m 157.924 160,13g Its.8t7 
1,88' ,.g18 t.m 4.886 ",887 1.081 ',787 M78 

'11'.477 "M.ffa '1t7.MI 11ID.oot _.077 ,m.llo mO.700 ma.'lo 

PerGen\lp DldributiOD 

17.' 18.1 17 .• 18.0 IU 10.0 IU 18.7 
..... e:; .... ·n .... iD:i .... in ... '10: • .... Ti 0.0 11.4 

8.8 0.7 
.U .U 00.0 87.7 70.1 70.' 01.' 10.8 
U '.0 1.1 I.e •. 1 1.1 I .• 1.7 

100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 

loal loa. 1031 loat 

141.878 MI.m 142,818 MI.eM 
80 • ..., 40.341 43,310 tU33 
18,883 18.103 10.073 U.734 

1M .... 77.907 la,762 80.II1II 
'.037 l.f.,"" 7.M8 11.872 

1147.103 1187.022 1110.100 1140,768 

18.' ".0 • U .... 
IU .U 87.0 .2.1 
1.8 7.0 '.8 8.' .... tl.8 au .1.4 
1.4 8.0 U U 

100.0 100.0 100.0 100.0 
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5. E .... laauoa of Pre I eat Orpaiutioa of Highway Admiai .... tioa 
andF"_ 

TID ADKIlfIIITIU.TIVIi OIlGAlflZ&T10lf 

Towa government and its relationship to highway administration 
providea the chief eoncera of thia seetion. The possibility of aav
ing on the expenditurea made from year to year on the 60,074-
milea of roads managed by thia unit ia indeed great-avinga 
throngh the elimination of a burdensome administrative overhead, 
through eoonomiea in the purchaae and nse of material and eqnip
ment, and through proper planning and the development of a type 
of rural road rapable of withstanding adverse weather eondition&. 
Regardl_ of how the problema ariaing in eonnection with thia class 
of road are viewed they all point to the neeessity for centralization 
of reaponaibility. When highway finance waa nothing more than 
the annual I._ment of a few daya of labor from the owaera of 
adjacent property, the towa highway commissioner and hia eorpa 
of road overaeera provided a thoroughly aatiafaetory Iyatem. When 
the eonltruction of a road involved only the grubbing of a few 
ahrubl, the filling of a few washe&, and the laying of log cnlvert&, 
the akill of the average rural dweller may have been qnite ade
quate. However, the bnilding of roads ealling for expenditures 
running into thouaanda of dollara per mile muea necesaary arrange
ment! of an entirely dilferent eharaeter. The diaeeonomiea ariaing 
out of adminiatering 60,074 milea of roadway by an organization 
broken into 932 independent units are patently obvi01lll. 

In aD instance it thia inrapaeity more pronounced than in mattens 
of ataIr and eqnipment. U the total mileage of roads ciered aa 
•• rural" waa evenly diatributed among the towns even then it wenld 
Dot be adequ.te ~Domirally to IlUpport the proper kind of admin
iatrative staff and eqnipment. Altbongh the mileage per town ia 
too amall DOW, the developments taking place througb the traDsfer 
of roads from the town to the eounty tend to make the situation 
.till more ineongruous. T.ble 58 indiratea that in thirty-three of 
the fifty_ven eountie&, exclusive of Greater New Yark, the Slats 
and eounty aywtema have assumed reaponaibility for 25 per cent 
or more of the total bighway mileage. In Erie the percentage 
runI aa bi1rb II 64. As a reII1llt of theae readjustment! thirty-no. 
towns in the Ststs have 1_ than twenty milea of road to maintain. 
In &pite of the faet that they have virtaally ao mileage lett, theae 
units eontinue to levy road tueI and spend mODey for mainte
nance, machinery, and equipment. Tbe expenditures made by 
theae thirty-two towns for maintenance, bridge repair, mow removal, 
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TABLE 08 
PBBCBNTAGIl 01' 'I'D AGOBBOATII N .... YOBK STATZ MILBAO& Cuss.» AS CotnfTT 

RoADS AJfD Sti.TB AND Co11HT1' HIGHWAYS· 

COUNTY 

Erie ••.•.•••••.•••....•••••••••• 
Schenectady ••.••..••••.••.•..... 
Monroe .••..•••••••.....••.•.•.• 
Jefferson ..•..•••.•••.•••...•..•. 

~=~::::::::::::::::::::: 
~:ri'r~.'.::::::::::::::::::::: : 
Herkimer ...•••.••••.•.•.••••••.• 

~~~::::::::::::::::::::::: 
Orleana ••••••••••••••••••• _ •• _._. 
Tompkina •.•...••........•.•••.. 

~:o~:.:::::::::::::::::::::: 
Seneoa .••••••••••••••••••••••••• 
Rock1aud .•••••••••••••••.••••••• 
11: enaselaer ••••••..•••...••••••••• 
Madmon •••••••.•••••••••••••••. 

!ir.:.~...;.;.:::.:::: ::::::::::::::: 
ODeida •••••••••••••••••••••••••• 
ConIand ••••••••••••...•..•••••• 
Genesee •••••••• _ •••••••••••••••• 

~~~~::::::::::::::::::::: 
Clinton .••••...••.•...•••••••••. 
~ ....................... . 

(Jaauuy I, 1933) 

Per Ceni 
of Total 
Mileap 

84.0 
50.' 
49.8 
".1 
".1 
<2.8 
40.7 
39.7 
39.3 
38.1 
37.1 
35.8 
33." 
30.8 
30.8 
30.3 
39.' 
29.1 
28.8 
28.7 
28.8 
28.' 
28.1 
27 .• 
27.3 
27.3 
27.0 .... 
20.' 

COUNTY 

v.'" ......................... . 
~=~ia·.·.:::::::::::::::::::: 
BrooMe ..•.••.•.•••••.•••••.•.• 
Steuben ..•..................... 
H .. au ••..•••••.••••••..••••••. 
lTlstf'l' ...........•.......••..••• 
Fulton ..••••..••••.•.•...•••••. 
Wayne •..•..•.•••.•••.•.••••••. 
Ontario •..•••........••...•...• 
Cheoanco ..................... . 

f!=~::::::::::::::::::::::: 
TiOft8, .••••.••••••••••••••••••.• 
Sullivaa •••.••• , ..•....•.••••••• 
Otaego .••.••••••••.•••••••••••• 
COlumbi ........................ . 

~~.:::::::::::::::::::: 
Orange •••••••.••..••..••••••••• 
Bt.. I.&wrmce ..•..•••..•.•..•.•.• 
Schoharie ..••.•.••.•••••••.•••.. 
Franklin ..•••.•••....•....••••• 
CattaraUCQII .••••••••••••••••••• 
Wart'eD ....................... . 
Delaware •.•••••...•.•.....•.••• 
~ ...................... . 
SuJfolk ••••••••••••••••••••••••. 

Per Cent. 
of Total 
I4iIoop 

28.' 
28.0 
2Ii.S 
26.3 
24.' 
23.8 
23.6 
23.' .. .. 
".8 .. .. 
22.' 
".1 
21.0 
'1.1 
21..-
21.'-
20.8 
20 .• 
20.8 
19.0 
10.7 
ULa 
IlL' 
18.0 
17.0 
17.1 
12.7 

and purchase and repair of machinery are expressed on a mileage 
basis in Table 59. 

This wide variation in the number of miles of road supported 
by each town and the further fact that no degree of uniformity 
exists with respect to salary policies have resulted in supervisory 
costs expressed on a per mileage basis ranging from $14.21 to $450. 
The data set forth in Table 60 are drawn from reports of ouly fifty
eight New York towns, but it is believed that they are indicative 
of conditions throughout the State. Another investigation dealing 
with town highway administrative costs presents the conclusion 
that the poorer the town the grcater percentage of the highway 
budget expendlld for supervisory service. Since a distribution of 
towns arranged according to an index of wealth shows a skewness 
to the left, the larger portion of the towns would tend to have a 
disproportionatel1large part of their highway expenditures going 
for administrative\ overhead. For the seventy-one towns included 

, 
\ 
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TABLE li9 
AN ANALY&I5 0"1 TOWNSBlP HiGHWAY CosTs FOB TmB'l'1'~TwO NEW YORE TOWNS 

MAINTAINING TWIlNTY MILES OR 1&ss OF TOWN HIGHWAYS, 1932 

TOWN 

Elko .••.••.••.....•.••.• 
Gates, ..... , ........... . ......................... 
Alden. .....••.•••.••••••• 
AahIand ..•.............. 
&IIaod ................ . 
Elma .................. . 
No. Hudson ...••.•••.•.. 
No. 9~eenbU8h .......••.• 
1!onIinia .••........•..•.. 
Ooddoo ••••....•..••.••.• 
Laaoaster ... , .........•.. 
Balamano& •••••.•••••• ,_. 

~ort~ .. ::::::::::::: 

f~·:·::::::::::::: 
Marilla .... , ....• , ...... . 
W ...................... . 
St. Armond ...•.. , .•..... 
Altamoat .••.•..•• _ •• _ •. _ 
Clarkson .••..•..•.••.•.. 

~.::::::::::::::::: 
~L::::::::::::: 
Waterford •.........•.•.. 
NiltlfOOlllb ••••••••••••••• 

County 

CattaraQgQIJ ••.••••. 
Monroe ..•• _ •..•..• 
Herkilner.' ...... '_ . 
Erie •..•.••.•.....• 
Chemung ......... . -.............. . 
Erie ...... , .....• _ . 
• 011: •••••••••••••• - ......... . 
Erie ..... _, ....... . 

~~~:::::::::: 
CattaraUCU8 .••••••• 
Columbia .......... . Be"""""" ....... . '"""' ............. . 
8ch61lectady ....... . 
lIamilton •.•.....•.. 
Erie ... , .. , ... ~ ... . 
Erie .............. . 
EI8e:r •• , .......... . 
Fnnld.i.n .•.•...•.... 
Monroe .•.••.•.••.. 
Chautauqua .. , ..... 
WeBtcheaw •••••..•. 
Hamilton .......... . 
Niagara •••••..•.••. 
Westohe&ier .•.•..••. 

=:::::::::::: 
t:..~~'.:::::::::: 

Milea 
of Town 

ffighways • 

20.00 
19 . .58 
18.71 
18.01 
16.93 
16.65 
16.63 
16.32 
15.89 
15.77 
15.04 
14.73 
14.20 
13.60 
13.06 
12.14 
12.03 
13.00 
10.90 
10.70 
10.61 
10.50 . ... 
..64 ..4. 
S.lO 
7.00 . ... 
'.32 .... 
3.35 

.67 

Cost per 
Mile for 

Maintenance, 
Brida~, 

and snow 
Remowl' 

1183 
724 
'03 
684 
389 ... ••• ." 4M 
763 

2.064 
1,435 

200 
472 
41. 
163 

2,019 
247 
001 
79' 
386 
99' 
898 
460 

1,006 
aoo 
97'1 

7,009 
1,661 

..8 ... 
tO,IM 

"7 
27 • 
786 

26 .. 
3? 
9. 

239 
264 
102 .. 
62 

1 
111 
767 

1 
206 

3 
4. 

3 
11. 
486 
931 

1 2', .. 
127 .. 
211 

• Road Dlileqe bBSed on reports of the DepartmeDi. of .Puhtic Worlta all of January 1, 1933 (see 
Tabl.68) . 

• Spcial Bf'poTt oj 1M Coaptroll4w 011 MvnWipal A~. 1932, pp. 314 If. 

TABLE 60 
AMOUNT SPENT PEB MILE FOR HIGHWAY SUPEBVlSION 

IN }"IF'l'Y-EIGBT NEW YORK TOWNS, ]930" 
Expenditures Number 

per Mile of Towns 
BelOW $25.00. . • . . . • . . . . • • . . . • . . . . . . . • . . . . . . . 11 
$25.00 - 49.99................................ 27 

50.00 - 74.99................................ 8 
75.00 - 99.99................................ 3 

100.00 -124.99. . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 4 
125.00 - 149.99. . . . . . . . . . . . . . . . . . . . . . . . . . . • . . . . 2 
150.00-174.99 ..........................•....• 
175.00 -199.99 ............................... . 
200.00 - 224.99 ..•.........•......•............ 
225.00 - 249.99. . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 1 
Over 250.00. . . . . . . . . . . . . • . . . . . • . . . . • . . . . • . . 2 

All..................................... 58 
= -Two lowest amountsL U4.21 Ilnd ,10 (Milan, Dutchess county aDd. Wallkill" 

Orange connty); two h!pleat amonnts, $386 and urso (Rye and Ossining, West
chester county); average ezpendlture. $68.78. Expenditures reported in ·Proceefl. 
inti. of the Boord of 8.~'" of DutcheS8 County .. 1930, pp. 537 ft.; ibU., 
Fulton OOUll-tiI'. pp. 800 fl.; fbi&., Orang. OQfln"ltl, pp. 422 ft'.; and ibid., We,tOhe8ter 
Co,",tv, PP. 1077 fl. Town road mileage as reported by Department ot Public 
WorkS, January I, 1983 (see Table 68). 
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in Table 61 the percentage of the highway budget consumed in over
head costs ranged from 8.7 to 14.3. In the first case, the full value 
of real property was $5,000,000 or more, while in the latter it was 
lesa than $1,000,000. 

TABLE 61 
lIrGBWAT ADlmnBTllATIVII ExnxSB ExPBz88&D AS PKBC1UfTAG. OJ' TOTAL H[OB~ 

WAY ExPmfn IN' SEVlDf'l"!'o-On NBW YORK TOWlf8 GBOUPBD ACCOBD-
IRG 'l'O FULL V A.L'UB OJ' REAL PRoPmBTY, 1930· 

UKDnIft'BA'l'J'nI Exnwa ... Po Cu7 0Jt 
TOTAL JlJOIlWAY ~ .. 

VALUATION OF TOWN Number 
(Tbouoauda) alTowu Highway 

8uP8l'~ Town Al' 
8operin. vison' Clerb' Hid)1lray 
tendenta' 8aIari. 8aIari .. AdminiB-
W .... ... .... 

lAoeIr tban 1600 . .....•............. 11 12.0 1.4 0.' 1'.1 
$500-1,000 . ...................... ,. 12.4 1.7 .2 1-41.3 
1.~2.000 ........................ 11 11.0 1.3 •• 12.8 
2,000-3,000 . .......•...........•.. 17 10.0 I." •• 11.8 
3,()(J0-6,OOO . .•..•••..•••...•...... 12 7.3 1.1 •• S .• 
6,000 01' more . .................... 4 7.' 1.1 •• 8.1 

All .••...•••.••••.••.•...••.•. 71 ••• I.' 0.3 12.2 

-• CAtb.erwood. anclllaac . .,. ciI., Table 21. p. 13 • 

Not only do the relatively few miles of highways malre admini ... 
trative costs on a nnit basis disproportionately high, but they pre
clude the economical employment of equipment essential for con
struction and maintenance. The usual inventory of town highway 
machinery reveals one, two, or three trucks, probably a 60 h.p. 
caterpillar tractor, one or two graders, a scarifier, stone crusher, 
snow plow, wagon loader, and numerous small tools consisting 
of mowers, drags, scrapers, and hand tools. Certainly the major 
part of this equipment cannot be fully utilized in the maintenance 
of forty or fifty miles of town highway. Frequent changes of per
sonnel associated with the office of town highway C(lmmissioner are 
closely related to the highway equipment problem. A new ineum
bent may disapprove of his predecessor's choices with respect to 
types of tools or even trade names. Accordingly, perfectly good 
equipment may be either junked, traded in on new machinery, or 
sold at a tremendous disconnt. 

A critical examination of town highway administration cannot 
overlook the problem of personnel Sinee the planning of high
ways, regardless of the type of road, calls for supervision by tech
nically trained men, it is obvious that in virtually every instance the 
town is incapable of supplying such personnel. The cost of pro
viding the type of skill necessary must be spread over many miles 
of road if the costs are not to be disproportionate. It is indeed 
di1Iicn1t to 88y wbat number of miles would provide such an opti
mum-sized operating nnit; however, the fact that North Carolina 
has given approximately 1l,OOO'00 miles of road over to each divi-

.00 Betten, lio"""'" JlutUc;pal ~, XXI (1932), 496. 
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sional engineer is indicative in some measure of the incongruity of 
th~ town as a unit for road administrative purposes. 

The competence of town government to build and maintain high
ways has been examined from many angles. In no instance, how
ever, has its pre-eminenee been established_ State and county high
way systems have in many instances almost completely absorbed 
roads formerly maintained by the town. If the item of overhead 
cost in town highway expenditure is. examined it is found to rep
rellent an nndue proportion of total outlays. Towns do not provide 
technically trained personnel, nor could they without incurring an 
uneonaeionable flscal burden. It must be recognized that the build
ing of even tertiary roads requires 1Iscal and technical competence 
in excess of that posseesed by the majority of town governments. 

FINANCIAL AssIsTANCE 

The New York program of local assistsnce, SO far as highway 
fin&nces are concerned, involves all the commouly knownappor
tionment formulae_ Grants to the towns are designed to equalize 
e1l'eetive tax rates.101 Mileage is the measure employed in allocating 
funds available under the Lowman Act.1O' A similar measure is used 
to determine each county's share of the motor fuel tax.'·' The 
motor vehicle license ree is returned to the county of origin. That 
portion of the township fund retained by the county''' is spent in 
any section where need appears to be the most urgent. 

A discussion of the prevai1ing methods of apportioning highway 
aids might take either of two courses. The advantages and disad
vantages of each formula might be considered, or, attention might 
be directed to the composite operation of the several devices in any 
one locality. It is the latter that appears to offer the most fruitful 
approach. Are the grants made to the towns on an equalization 
basis and the county apportionments based on mileage, registra
tion, and tax rates actually getting the funds into the areas where 
they are most urgently needed t 

101 Of. supra, p. 296. 
10' Maximum a.now~ per mile, $30. 
108 The motor fuel tax. i6 apportioned to the counties outaide of the city of 

New York on the B8JD.e· ratio as the total mileage of public highways in such 
county, outside of (lities and incorporated villages. not lncludj!Jg State and 
county highways (now Stale hiRhways), bears to the total mIIeioge of pub
lic hiirhwaya in the State, outsicfe· of cities and int..'Orporated villages and not 
includlng State and county highways (Ta4J La1D, I 289-d). 

lO~ The comptroller makes the apportionment to the towns on the basis of 
the town atid county road,s, but when the funds are in the bands of the 
county treasurer, he is directed by la.w to "apportion and pay to the super
nsor of ea.ch town, a 8UID which shaH be the- product obtained by multiplying 
the number of miles of highwaI8 within the town for whic.h the town ii 
required to provide maintenanee, by the rale per mile oet forth In the eertiI
ea.te of the comptroller. The county treasurer of each county shall retain 
in his otllce the remainder of the moneys so received from the State j such 
JDODeylI ohaII be eonBidered Stale moneys within the meaning of section three 
hundred and twenty-b of the Highway Law, and shall be used and applied 
as other Stale moneys may be uaed and applied in accordance with the prov!
lions of ouch section" (Hig1lum1l Law, I 103). 
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As a result of embodying the principle of equaIimtion in town 
grants there has heen a marked reduction in the deviation from the 
average grants per mile of town highways. For example, the 
towns of Nassau county received $21L32 per mile of town road in 
1929, while in 1932 the per mile apportionment was only $88.12. 
Suffolk was reduced from $114.64 to $49.91, and Westchester from 
$271.68 to $52.23. In 1929 the average grant per mile for the 932 

TABLE 62 
Colo-A1U90li OJ' IIIOSW.t.T Gaurra '10 TOWlfB BItJ'OBB .A.JrD .Arma ADoP'l'lOJI OJ' 

EQU.A.LU.ATlOlf FollllULl.· 

COUNTY 

AJbaI!.y .•••••••.• _ ... 
AlIopay ..•.....•.... 
Broome ...••....•...• 
Cattaraucal .. _ .... _ .. 
Cayup. .... _ ........ _ 
ChautauqQ& •.••••. _ .. 
CbeDlUD« .••••• __ .••• 
~ ........... . 
Clinton .•..•....• __ .. 
<A>hDnb;a .•........•. 
C'.ortlaDd ..... _ ...... . 
[)eI .. .....,.,._ •• ____ ••• ' • 
D_ ........... . 
Erie .••••.•.......... 
..................... 
Franktia ...•......... - .............. . c-............. . 
c-.............. . 
~- .... -..... . 
Rerlti.aa' .. __ .. _ .... . 
Jt!6SBQ& •• _ ••..•••••• 

W·o.··:.:::::::::: 
~-- .. -....... . - ............. . 
M~ .... _ ... . 

~~:.~~:::::::::: 
<lDoido.. ••••••••.••••• 

ST"n: Am ... 
MIlM or Toww AJID 

ComrTl' Ro.AD8 

, .... 
10-' ... 
28.36 
34.19 ... ~ 
31.11 
39.211 
33." 
28.09 
%5.10 
32.&1 
28.:17 
27.%9 
.... 33 ..... 
31.30 
"'.87 
26.13 
~.1J7 
31.74 .. .... "" ... 28.27 
27.71 
"'.21 
28." 
9S.1J7 
St." 

211.31 
".67 
"'.18 

1932 

178.18 ..... 
48." 
".117 
H.31 
53.28 
".71 
117.47 
.51.91 
"'.SO 
63.35 
-"' ... .... 
... .... 
".87 ..... 
".eo ....... 
.... m 
.5! .19 
SS.t.i 
».76 
82.19 
53.'" 
-"'.eo ...... 
"'.67 
88U ..... 
".%7 

COUNTY .-
Oooodap ............... 115 ... n 
Ontario ...•. __ .... __ . 31 . .58 63.85 
~............... 5J.;rr .5 ... ' ..... 
~._............ 'Z1_M 
~.............. B.A J,S96 
Ot.co............... 2S 78 IN 28 
Pauram.............. ..M 53_21 
R 1 ..... __ .. ____ 31 a 5l.U 
BoekIand............. 19 II U" 
8L IA................. 29 81 .M_2I 
Sara.t.op. . . . . . . . . . . . • aI.1'7 J,5 1 .. 

I 
tL. . .:~~~:::::::: ::: =:: 
Setrw.rle............. •• M_lt 
s.s-s............... 3t 18 !2!1. 
~ .... - ... - ..... --- .. 
Suflclk-•. _............ II.... ..il 
SaIm.a.............. 'Z1 ~ 51 D 
Ti.ap ..•....•••.. _... %7_M :.: 
Tam~............ 30 JI 
t:"iRer................ • 28 54" 
Wart-............ .... ID !!II .w c 
w 1I.IIbi:D&f.aa. . • • . • • . . . . 2115..51 !iII.75 
WayDe............... :11_35 JO.M 
1Ir~........... 171 IS 52 %3 
W~............ B J,5 •• 
y ......... __ ........ '1--_J8_~,..' +-_M_.:::11 

A .................. Sl728 -:: 
A~~ ... 23_ 
P ".4u'- ti= .... .." 

toWDll, treated by eounty groupings,.was $47.28 with an average 
deviation of $"23.95. rnder the new method of apportionment the 
av~..., was $56.96 with an avera,,"" deviation of $5.68. In the lint 
ease the percentage deviation was 50.65 while in the latter it was 
only 9.97. Such has heen the resnIt of the introdnetion of the 
~ualizatiou prineiple into apportionment of funds for the support 
of town highwaY"-

Has this levelinl'-<lut proce;s, hrou1!ht about by providing from 
Stat .. funds the di1fl"l"eDre ""ITeen a fiIed mi~ levy and a 1ft 
sum I"'r mile of hi~W1IY. adt>quately .. ~ the eriurioB of 
"need" as related to hil'hway POrpool'S' If ability to support 
highways as represented by wealth per mile of road .-ere the only 
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criterion then the answer would more e1early be in the affirmative. 
Other factors, however, such 88 volume of traffic, e1lect of climate 
on l'Oad structure, topographical features of the land, and ngional 
price levels must all he taken into account. An analysis of mainte
nance costs per mile of highway on town roads for the year 1932, 
as set forth in Table 63, indicates that the amouuts speut per mile 

TABLE 63 
MAunrmrAJfCS CoaT JIIIB Mu.JI I'OB NlIW Yon TOWN HIGHWA.YS, 1932 0: 

COUNTY 

Weetohester .................. . 
N ..... u •.••.••.••••.••••••.••.. 
Rookland •••••.••••••••.••••• " 
8odfolk ....................... . 

t\'~~::::::::::::::::::: 
~':::::::::::::::::::::::: -...................... . 
B&III.Uton ••••••••••• " • '" ••••• 

~~~~::~:~:::::::::::::: 
Sullivan ...................... . 
OneIda ....................... . 
Ulater .••••••••.•••••.••.••.••. 
Eoees ........................ . - ...................... . 
Ontario •• _, .. ,. , ............•. 
0.-. ....................... . 
Orleans .••• _ ••.• _ •••.•..•... ,_ 
FnooIdiD ..................... . 
WII,YM ••••••••• " ••• _ '.' •• ' ••• 

w:=::::::::::::::::::::: 
~.:a~~'.:::::::::::::::::: 
TompkinB ••••••••• ' •• " •••• , •• 

- .. c..._ 
)<,10 

11.210 
700 ... 
493 ... "6 389 
3.\2 
317 
241 
23S 
231 
'20 
21. 
21' 
100 
180 
175 
170 
168 ... 
.66 I.' I •• 
160 ... 
.04 

'" '46 

COUNTY 

Madiooa .................... . 
Chemung ••.••.••.••.••.•••••. - .................... . 
~~~~.:.:.::::::::::::::: 
lefFerson.' .. ' .. ' .. ' .....•. ,' . 
Warren •.••••.••..•.• , .. "'" 
Lewis ...................•.... 

~:':in8r;;.::!:::: :::::::::: 
Broom.e ..•..• ' ........... '.' , 
Seneca ...................... . 
ya •........................ 
SGhobarie ••• "., •••••••••••••• 
Wyoming .. , .••..•....•..••.•. 
o.t&ai'augue •••••••••••••••••• 

2t:~:::::::::::::::::::: 
CO£tland .•••••.••.• ,' _, _,.',. 
Delawar" .....•........•....•• 
W_ ...................... .. 

~:::::::::::::::::::::: 

e:':;: ~:: ::: :::: ~:::: ~~ 

Maintenance 
Coo_ 

Mile 

...., 
.<4 
.<4 
1<4 
1<' ... .8. 
'34 
'32 132 '8. .80 
.27 
127 
.25 
'25 
121 
11. 
lIS 
lIS 
lIS 
116 
11. 
110 
106 
'06 
'04 
'0' 

• Based. on ~ reporlt by the DepartQlent 01 Public Worn, J81luary t, 1933 (see Table 58, 
p. 306); ~ l'el)Ol'ted in Spmaz Report of the ComptroilM (In MunW:ipcL ACIlOl.UlU. 1033, 
p. 329, UeJ"uaiYe of bridpa. machinery and mow ranovaJ. . 

ranged from $1,270 in Westchester connty to $101 in Fulton county. 
In fifteen of the fifty·seven counties the expenditure per mile 
on town highways was in excess of $200. It certainly caouot be 
said that a method of apportionment which ignores completely 
these wide variations in maintenance costs adequately takes" ueed" 
into account . 

.B.ecognition must also be taken of the fact that a system of graots 
based on miles of highway and equalized full values is of necessity 
as crude as the data used in the apportionment formula. Mileage 
figures employed are those reported by local officials. To maximize 
their e1aim the figure is frequently overstated. Equalization data 
also appear to be defective, not alone because of the difficulty of 
actually ascertaining full values, but because the data are manipu. 
lated to achieved certaiu pre-determined end •. '·s 

105 Cf. Report of the New'york State C'ommilBion on 8tate Aid to Munici· 
pGI S .. bdi"'riono, Legislative Document No. 58 (1986), pp. 136-86. 
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A comparison of highway nnits with road mileage brings out 
some interesting aspects of county apportionments. By reducing 
the mileage and funds received per county to figures representing 
percentages of the two respective State totals the condition actually 
prevailing may be rather easily described. If it is assumed that 
construction costs, maintenance costs, and traffic demands are nni
form throughout the State, then a county having 1 per cent of the 
county road mileage should receive 1 per cent of the State distrib
utive fund. In 1932 there were only six counties in New York 
where this condition was approximated.'''" At the two ext rem .... are 
Jefferson and Westehester counties. The former would have 
needed 153 per cent more money than it received to place it in line 
with the average.. On the other hand, it would have been neces
sary to rednce the grant to Westehester county by 89.6 per cent. 
The changes necessary to eqnalize the per mile apportionment in 
other sections of the State are shown in Table 64. In twenty-eight 

TABLE M 
Po..,..,.. ... hrCIIIIAD 0, Ih ........ N • .,...,... to EQtLU.IU Sum H ......... r 

APJooIlftOlOODl'l'lJ ... M'u.. o. Comrn Ro£D, 1932· 

COUNTY 

Jt'fI'M'ICIIl •••••••••••••••••••••• 
H_ ..................... . 
c .. ''''Q:IP;& ••••••••••••••••••••••• "'_ ..................... . 
Moa~ ••••.••............ -........................ . 
0..-...................... . 
Lewis .••.....•••••••••••.•..•• 
y~ ...........• - .......... . 
Erie .••.....••••••.........••• 
wyon:Uac .....•.•••••••••••.••. - ...................... . Tom_ ...... · .... ·········· - ..................... . 
CanJaod •••••••.••••.•...••••• 
Orieoao •••.••••••• •••••••••••• . 
Cti:DtCIIl_ •••••••••••••••••••••• 
6eaeIs •••••••••••••••••••••••• Sd>.,.... ..................... . 
N..,;ara. .•••••. _ •••••• _ ....••. 
8uIJnoa. ••••••••••••.•••••.•.. 
"-......................... -
Greeae. ••••••••••••••••• - ••••• 
0-....................... . 
c ........... ··················· 
~.::::::::::::::::::: 
wqua.. ..................... ··· 
or .. ·················· . 

153.0 
114.4 .... ..... ..... 
11.8 
67.' .... ..... 
47.1 
".8 .... ..... 
33.' .... 
20.8 
17.1 
.1.7 
13.1 
10.a 
10.1 
10.0 ,-" 6.G 
'.1 
1.8 
1.1 
0.1 

--4.t 

COUNTll' 

tnoo. ....................... . - ..................... . 
Cat~ ........ _ ...... , . 
Oneida ..•..•...••............ 

&.!aoda,a~::::::::: ::::::::: 
................................ 
Broome ••••••...•...••.•••..• - ..................... . 
P .. d ..................... . 
~ .................... . 
Cbe .. lII:1l1c ••••••••••••••••••••• 

~=.:::::::::::::::::::::: 
AlleclloDJ' .••••.•••••• _ •••••••• 
Columbia .•........•.••••••... 
B ... mi.ho ••••.••••••••• _ ••••••• 
RoekIaDd .••.•..•....••••.•••. 
Jlda ......................... . 
&..IA~ ...••...•.••••... 
Put-.. ..............•.•.... 
Falu.a ••••• _ ••••••••••••••••• 
WIUTea. _ •••••••••••••••••• _. 
~ .................... . 
SoIfolk. •••••••••••••••••••••• 

~ .... "::.::::::::: ::::::: 

-'_or .--

-10.0 
-10_7 
-11,0 
-11.1 
-12.0 
-12.1 
-15.' 
-11_0 
-'1.1 -17.' -2 ... 
-22.7 
-23.' 
-21.7 
-30.7 
-aLt 
-<lO.t 
-at.' 
-1i.7 
_0 
-D .• 
_0 -52.' -, _. 
-70 • _.1 _ .. 
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of the counties it would have been necessary to increase grants for 
highways in amounts ranging from 0.1 to 153 per cent. In twenty
nine instances, it would have been necessary to scale the sums 
received in amounts ranging from 5.4 to 89.6 per cent. 

The discussion thus far has been predicated on the assumption 
that the cost of constructing and maintaining a mile of highway is 
uniform throughont the State. This proposition provides a point 
of departure, but is, of course, far from an accurate description 
of prevailing conditions. Of the numerous factors responsible for 
varying unit costs, traffic density is probably the most important. 

If this modifying element is taken into account, is the case for 
the present method of distribution weakened or strengthened? 
Data pertaining to traffic density on county roads are very meager, 
but such estimates as have been made do not correlate favorably 
with mileage grants. The lack of correspondence between grants 
and traffic may be readily detected by an examination of Table 65. 

TABLE 65 
COMPARISON OF MILEAGE ALLOTMENT FOR COUNTY RoAD PURPOSES WlTH TRAFFIC 

DENSITY, 1932 

COUNTY 

Orange ........................................... . 
Franklin .......................................... . 
Putnam .......................................... . 
St. :Lawrence ...................................... . 
Rockland ......................................... . 
Allegany, ......................................... . 
Albany ........................................... . 
Chemung ....... ,_ ............................... ,. 
Dutcb ............................................ . 
Rensselaer ........................................ . 
Monroe ....................................... , ... . 
Broome ...•.•........ , ........................... . 
Onondaga ......................................... . 
Schenectady ...................................... . 
Genesee .......................................... . 
N" UIgIIl1I. • • • • • • • • • • • • • . • • • • . . • • • . . . • • • .• • ••••••.•• 
Clinton ........................................... . 
Orleans ........................................... . 
Erie .............................................. . 
Essex ............................................ . 
Cayuga ........................................... . 
Herkimer ......................................... . 
Jefferson .•.••......••..•.....•....•••..•••....•.... 

• Cf. Table M. 

Per Cent 
above or 

below State 
Average 

Allotment <1 

82.2 
68.2 
40.0 
37.8 
35.7 
31.4 
23.4 
22.7 
21.6 
17.3 
16.3 
16.0 
12.8 
12.0 
10.7 

-10.8 
-17.8 
-20.8 
-47.1 
-71.9 
-99.5 

-114.4 
-153.0 

Traffic in 
Ton-Miles 
per Mile, 
One Foot 

Wide 11 

(000) 

43.8 
16.3 
19.9 
12.8 

114.9 
13.3 
62.2 
44.6 
15.4 
33.5 
74.6 
44.9 
48.9 
71.0 
21.0 
46.8 
13.7 
16.8 
6H.8 
7.6 

28.7 
16.7 
15.1 

"RBOf'lllJnization 0/ Local Gohmment in New York SIaU. Sixth Report of the New York State 
Commieeion for the Revision of the fax La.ws (1935), p. 663. 
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Consider first Orange and Niagara counties. Traffic requirements 
in these two instances are about equal, but Orange received 82.2 
per cent more than the average for the State, while Niagara 
received 10.8 per cent less than the average. 

The grants per mile made to Franklin and Orange counties do 
not differ so widely, but the traffic density of the latter is almost 
three times greater than that in Franklin county. The method of 
allocation based on mileage and registration gave St. Lawrence and 
Rockland counties almost equivalent nuit grants. The traffic load 
in St. Lawrence county is, however, only a fraction of the burden 
imposed on the county highway system of Rockland county. Erie 
county ranks third among the twenty-three counties included in 
Table 65 with respect to traffic density, but eighteen counties 
received larger per mileage grants. 

Apportionments based on registration, mileage, and loea! tax 
levies may have the distinction of being relatively simple, but the 
data available indicate that anyone or a combination of the three 
is unsatisfactory when the criterion of "need" is applied. Doubt
less these measures conld be refined by weighting mileage figures to 
account for traffic density, soil conditions, topographical features, 
regional price variations, and nnfavorable elements of nature. But 
even if these minute adjustments were made, there is still grave 
doubt as to whether they alone would achieve an apportionment 
effecting the greatest tiel retllrlL The elements determining where 
funds can best be allocated are sufficiently numerous and varied to 
defy solution solely by mechanistic devices. All sorts of objective 
data are absolutely essential, but final decisions must be tempered 
by expert administrative opinion. 

6. The Proper Adj_enl of State aud Local Highway 
Relationships 

There is probably no necessity for laboring the question as to 
the general direction in which the allocation of responsibility for 
highway development should move. The question is chielly one 
of determining how far these developments should be carried, aud 
by what means the ends desired can be achieved most effectively. 
In the discussion dealing with the apportionment of responsibility 
for the provision of educational facilities, the position was taken 
that because of the peculiar relationship existing between the home 
and the school, a larger degree of loea! autonomy should prevail 
in certain school matters; e. g., in the selection of teachers from 
lists of State nominees and in determining the variety and extent 
of educational offerings. Highways, although of direct interest to 
every member I)f a commnuity, do not appear to have characteristics 
which call for the same sort of loea! control that seems essential in 
the case of the school The mile or 80 of road adjoining the tax
payer's property engenders a different type of thinking thaD that 
arising out of personal teacher-pupil relationships. As long as the 
mile of road is adequately maints.iDed and the -m are not UJlJ'ee-
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sonable, the resistance likely to be encountered in releasing! the 
remaining vestiges of local road administrative control should not 
be ,great. 

If one is free to evolve a pattern of State and local relationships 
without having to account for local prejudices, the criterion of 
"capacity economically to perform" may he allowed full play in 
the allocation of responsibilities. Whether the State should take 
over the financing and/or administration of any particular type 
of highway can be made to depend solely upon its efficiency com
pared with that of local governments. 

The diseconomies associated with a system of highway adminis
tration dividing the responsibility for the preponderate portion 
of the mileage among hundreds of petty town oih,ers have" re',dy 
been indicated. Certainly by all tests of administrative efficiency, 
and the exemplary action of other states, one would be thoroughly 
justified in urging a marked departure from established practices. 
The highway department of New York State, an organization in 
a position to understand intimately the problems of highway 
construction 'and finance, has for a number of years urged the cen
tralization of responsibility for town highway administration. 107 

Before any set of proposed substitutes for the present system 
of financial assistance can be seriously considered, it is necessary 
to select a set of principles that will provide a basis for eqnitably 
apportioning highway costs. It is equally imperative that the 
expenditnre of available funds should be so spread geographically 
as to maximize the utility obtainable from the facilities provided. 
The principle here adopted as providing the most equitable appor
tionment of highway burdens is that of "benefit" and "cost of 
service"-benefit for non-industrial users and cost for all commer
cial vehicles. lOS 

107 Cf. infra, p. 319, 
108 Because of the peculiar character of highway facilities, it is believed that 

the best apportionment of the burden is achieved and a true picture of cost 
relationships maintained when non-industrial users contribute in proportion 
to benefits received and commercial users meet the costs incurred as a result 
of their use of the highways. No departure from established notions is involved 
in advocating methods imposing differential charges on general and com
mercial users. The relationship between an abundant supply of pure water 
and the general health and comfort of the community may warrant charging 
general users only a fraction of the cost, while laundries, refrigeration plants, 
and other industrial users are required to pay a price equivalent to cost. 
Police service available to the general pUblic is one thing j allocation of spe
cial details for service in private business establishments it" another. Under 
no circumstances should any commercial undertaking be indirectly subsidized 
by supplying it with a service or an ingredient at less than cost. Proper 
allocation of resources under a price system can only prevail when costs and 
prices are equated. Thus, best allocation of resource~ between highway users 
and other employments is dependent upon the establishment of a tax system 
which will make each type of commercial carrier meet its full quota of costs. 
(For a formula designed to lay costs in this manner, see ,Vilfred Owen, 
A Study in Highway Economics [Cambridge, 1934], chap. ii). 

The almost universal acceptance of the notion that ability taxation pro
vides the only equitable method of spreading tax burdens has grown out of a 
situation wherein almost all the functions of government have involved per-
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Having accepted benefit and cost as tenable principles for 
apportioning the burden of highway finance it is still necessary 
to develop administrative techniques designed to place the charges 
on non-industrial beneficiaries and commercial users most directly. 
1n some instances the most direct approach may be by taxing users, 
in others by laying the charge against benefiting properties.'·' Out 
of the necessity for taxing users in some instances and property 
owners in others, the form of State and local relationships is partly 
determined. To the extent that levies must be imposed upon users, 
administrative peculiarities determine that the State must perform 
the task. 1n those instances where a levy against property pro
vides the most direct approach, the aruguments for centralization 
are not so cogent. The division of this responsibility is in general 
determined by the class of road under consideration. The costs 
incident to the construction and maintenance of "roads of a purely 
local interest, serving ouly local needs, should be financed out of 
local revenues, obtained either from local general tax revenues or 
from special assessments on adjoining land.""· This would 811Ply 
to the purely local street in essentially the same manner as to strictly 
rural roads. 

The ease for supporting purely local facilities by means of real 
estate taxes or special assessments,111 while apparently equally 
defensible either for purely local streets or rural highways, presents 
some peculiar problems that modify the obvious line of State and 
local relationships with respect to the latter. This qualifying ele
ment is the inability of the town or any other amall community 
unit economically to build and maintain the necessary highway 
facilities. It is here contended that even these roads and possibly 
the streets in very small municipalities should enjoy the advan
tages of the superior skill and equipment common to the State 
highway department. 1f advantage is to be taken of this arrange
ment, it would seem rather awkward for a locality to impose a prop
erty levy and turn the proceeds over to the State to spend or even 
to use such funds for the hire of State services and equipment 

forming some service for all elaaea of the body politie including the indigenL 
Highway facilities present a general exception to most of the common func· 
tioDS of government in two regards: First, highway uaen in virtually everr 
instance possess &Ome taxpayiD, capacity and moat of thoee owning vehieletl 
are able to contribute to the m.aiDteDlLDte of facilities neceuary for their oper. 
atioD. Second, high ... aya are becomiDg increaaiDgly important aa .. rrien of 
commercial traffic. 

lot The argument that benefit levies whether pla.eed initially on users or on 
owners .re horne oventu&lly by OWDenl of benefited land ia preaented in an 
article by Jarob Viner on "Urban A.apecta of High .... y Finanee," in l'tIbIiI: 
/lOG<U, VI (1928),263. 

110 ''The Probleme of Highway Finance." Beport of Committee of the Na· 
tional Tax AasoeiatioD, P""""""oog. (1924). p. 421. 

111 WbeD street and highway projecl.8 were 8nt beiDQ' developed the eue for 
apecial ........,.enta waa not 10 difficult to e&tablish.. Now that imp_ 
of this character have beeome eommoll, revenuea deriftd from geDeral ta.uI an 
prohahly the preferable method of financing. . 
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on a fee basis. The most likely solution appears to lie in having 
the State raise the revenues necessary to maintain purely local 
rural roads through a State-wide property tax and special assess
ments, tax proceeds to be used for day-to-day maintenance and spe
cial charges against .abutting properties for improvements of per
manent character!" In the larger urban centers the volume of 
work would be adequate to warrant ;making maintenance and con
struction a local problem. This plan of organization also obviates 
the necessity for State assumption of fiscal responsibilities incident 
to non-arterial street facilities. 

At this point it appears apropos to examine the contention that 
incorporated places are entitled to .. share of motor fuel taxes and 
vehicle license fees." The position here taken is that the claim of 
municipalities for a share of State-collected revenues is very remote 
except in {he construction and maintenance of those streets of an 
arterial character. The reasonableness of this point of view 
becomes more obvious as the many advantages derived from streets 
other than providing a passageway for vehicles are considered. 
They offer an important measure of insurance against fire, access 
to light and air, a means of disposing of run-off water, and a source 
of beautification when properly landscaped. Pedestrian traffic uses 
street facilities at each intersection; public utilities find street areas 
convenient for the location of pipes, conduits and cables; buses, 
trams, and cabs are important users of streets, especially in larger 
urban centers.Hi! When beneficiaries of these services make their 
due contribution, the load remaining for the vehicle owner, so far 
as the non-arterial street· is concerned, would be rather small. The 
responsibility of providing arterial street facilities should, how
ever, be one chargeable primarily to the vehicle owner. The pedes
trian uses these facilities at the peril of his life, residential prop
erty values fronting through streets are not enhanced, and such 
landscaping as is done benefits only the motorist. Due consider
ation of these factors leads to the conclusion that arterial streets 
in metropolitan centers and through streets in smaller cities and 
villages should be paid for out of levies imposed chiefly against 
motor vehicle users. 

Trunk roads whether a part of the town, county, city, village, or 
State system should be financed out of revenues chiefly derived 
from levies imposed on motor car owners in proportion to their 
use if non-commercial and equal to the costs incurred if employed 
for commercial purposes.114 

112 City property should not be taxed for this class of rural work. 
118 Cf. Viner, op. cit., p. 262. 
114 Some benefits derived from a good system of roads enure to society as a 

whole, as well as to motor car owners. Real income may be increased thereby, 
social solidarity strengthened, and defense made more adequate. To the extent 
that these advantages follow, funds derived from personal levies measured in 
terms of taxpaying capacity might be used to supplement special motor vehicle 
taxes. 
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The suggested adjustments of State and local relationships eon· 
cerned with the provision of highway revenues may be epitomized 
as foUows: 

L Support of all purely local rural roads by means of property 
taxes levied on aU parcels, except those within the bounds of • city 
or viUage, supplemented by special ass ments.lU 

2. All trunk roads, whether of town, county, city, or State ea1i. 
her should be finaneed priocipaUy by highway users, supplemented 
probably by funds derived from taxes designed to reach individual 
taxpaying capacity. 

3. Beneficiaries of city streets, other than private motor vehicle 
operators, should eontribute to the support of city streets in pro
portion to the benefits they receive.. If the whole of the costa are 
not then taken care of the balance might represent • just claim 
against the motor tax fund. 

State adminisl;ration of revenues levied against highway usera 
and benefiting property owners may offer • solution to the prob
lem of apportioning highway costa, but it adds the responsibility 
of properly distributing geographieaUy the funds thus eoUeeted. 
How should the centrally coUected funds be distributed .mong the 
several eounties, towns, and cities f The basic answer to this query 
of apportionment is not the reaDy perplexing feature. Everyone 
is agreed that whatever funds are .vailable for highway purpoaea 
should be spread so as to maximi ... the socisI return. That is, the 
highway facilities must be so distributed that the marginal social 
return in the several communities is equated. The real cnu: lies 
in determining upon administrative procedures that will guarantee 
achievement of this objective. Is it possible to devise formulae 
whereby funds will be distributed so as to take into account re1a
tive need! 

It is here proposed that an apportionment of high .... y resoureea 
throughout the State so as to maximi. the return from the facili
ties can never be realiMd under any eonceivable .pportionment 
formula. The matter is one that can only be solved by dilil!"llt 
study of traffic needs. Formulae ba.'Ied on mileage break down 
because of the wide variation in unit costa due to trafIie volame, eIi
matie effects on road structure, topographieal features of the Iand. 
and regional price levels. Registration fees, returned to • small 
politieal subdivision representing the domicile of the cnrBeJ'. fail 
to care for regious ... bere resident owners are few but where foreign 
trsfIie is heavy. An equalization formul. is an adequate criterion 
onlv so far as wealth per mile of road is • measure of highway 
need. 

A program of State financing and administration of aU high· 
wa)' may .ppear to hreak rather sharply with the traditional pro
cedures. On closer investigation, however. many of the revision& 
snggested are only variants of praetieea now reeotroiMd as com
monpIaee.. Financing of rural roads by means of • lUliform State 

no TIUo'- oIooald _ applJ '" ,._t, ........ witlu. _,...aW ..... 



STATU AND LocAL Rli:Ll.TIONSBIPB IN NEW YORK 319 

property tax rate is not essentially different from a system of grants 
providing the difference between a set sum and the yield of a given 
tax rate. Equally well established is the principle that trunk 
highways should be financed out of imposts plBced against motor 
ear users. The Stste collects considerably more from its share of 
license fees and motor fuel taxes than is necessary to finance cur
rent bighway costs."o In fact, highway users contributed a total 
of $87,097,000,'" a sum sufficient to meet the entire expenditures 
made for State and county highwsys, plus a sizahle portion of the 
eost of city streets. III The financing of through streets and prin
eipal boulevards out of reveuues derived from motor vehicle taxes 
has at least been initiated in New York. In 1909 streets forming 
connecting links were to be a part of the State and county system 
in villages and in 1910 a part of the State system in third..,lass 
cities."o The,scope of tbe act was broadened in 1912"· and in 1929 
maintenance costs arising in connection with State and county high
ways in towns and incorporated villages were also inelilded."" 
Assumption by the central government of the responsibility for 
maintaining all classes of rural roads would not involve any dras
tic readjustment of the administrative organization. The com
missioner of higbways recently stated: 

The improvement and maintenan08 of all bighways in the 
State, including county roads and town highwsys, could 
advantageously be put under the eontrol of the Division of 
Ilighwaya in the Department of Public Works. This Departr 
ml'nt has now an organization whi.h ean baudle this work 
by ml'rely expanding ita personnel. '" 

Tbe success of a central bigbway or~nization in meeting the 
requirementa of the several communities will be dependent largely 
upon its ability to maintain intimate administrative relationships. 
Local offieials must be dothed with authority to aet as liaison offi-
cera betw .... n the eitisens and thl' State bighway department. In 
till"'" stat ... where the financing of all bighwa~"S bas be<.'ome a re-
sponsibility of the eentrall!Ovcnlnlt'nt an attempt has I,.."" iliadI' to 
_'lIre the rapport of the communitil'S (or all road poIioi ... of direct 
1000al inte~t. "'or example. in the State of Yirgillia the boards of 
supervisors in the various counti ... are eneoura~ to make written 
ftt'tOID.UlNuiations to the State ronllui.~un as to road maintE-nanee 
8lId improvement&. Similarl~', ill North ('arolill& the ne .... high .... ay 
set-up provides that the eouuty boards shall aet as intrrm",\iaries 

'M ~t.ho __ .. ha,.. '" IDt'tnl' T'PM("lto t~ 19..'\.1. ~ ... M.'.'~S~ mot:or JWoI tax. 
11':14, $38._.:tlIS. ~ .... ;,. ..... , ~i ....... IP34. $3;'-.110 (.1.-
R~,...t of , ... S"'. r .. r. .... ;.;o,.. 1\I3{, pp. Y;. 330,. 

lit ~ T.htf' ST. po 304. 
lU ~ T.W .. A.5. P. ~. "0,_ 1_ •. 3Il, t 137; iW.. 1"0. o. 1!3S. 
,., ..... , UU~ r.. 8M. 
... , ...... 11I:!t .... -. • no. 
, ••. 40 __ ' Itr __ 0' , ... Drport • ..., of "'Wi< 11" ..... 11131. L.,;.tatift Dona_' No. i4 0-', .. 6. 
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before the commission in behalf of their local constituency. It is 
not contended that this work can best be performed by county 
officers, but whatever unit may finally be selected as the moat appro
priate for administering to local needa should also be made respon
sible for contacting the State highway commission with respect to 
all mattera relating to State and local highway relationshipa. 

7_ Summary 

From the opening of the era of modem highway development 
down to the present time the trend has been toward the centraliza
tion of financial and administrative responsibility. Moreover, it 
is obvioua that the forcea impelling this transition are a product 
of conditiona arising out of economic and technological develop
ments. Better highways have made neceaaary the supplanting of 
"rule of thumb" conatruction methoda by stand8rda defined in 
terms of engineering precision; the adoption of revenue devices 
appropriate to apportion highway burdena in a way commensurate 
with benefit or cost; and the planning of a unified transport system 
capable of serving the economic, military, and social needa of the 
State in the moat effective manner. The proposals here suggeated 
are in full harmony with these historical antecedents. They include 
ouly those changea essential to bring the organization for finance and 
administration up to the standarda avowedly of the first order and 
coordinate with developmenta in some of the states having the moat 
forward looking highway programa. They are aa followa: 

L Rural 
(1) The withdrawal of the privilege of levying wea for 

highway purposes from all local governmental unita other than 
incorporated citiea and villages. . 

(2) The tranaferance to the State of full financial and 
administrative responsibility for all highways in the State, 
exclusive of city and village streets. 

(3) Levy by the State of a property tax (excluding prop
erty located in citiea and villagea) adequate to finanCI!\ the 
maintenance of all strictly rural roads. . 

(4) Employment by the Stata of special ass liienta for 
financing permanent improvements where the benefit is 
definitely localirecl 

(5) Certification by a State official of an annual levy eu1ft.. 
cient to liquidate outstanding highway obligationa in all those 
unita where the work is tranaferred to the central government. 

(6) All highways other than strictly rural roade and sec
ondary streeta to be financed by State-administered wee 
imposed principally against highway tillers. A portion of the 
burden might well be distributed on the basis of individual taJ:-
paying capacity. • 



(7) The tnmsfer from the localities to the State of all 
equipment suitable for further use to be paid for by the State 
or donated by the locality, the option of sale or gift to rest 
in the hands of the loeal unit. 

(8) The designation of those officers eharged with the deter
mination of loeal governmental policies lIS liaison officera to 
assist the State highway department in shaping ita program to 
conform to the peenliarities of each loca1ity. 

(9) The adoption of a patrol system under the direct DlaD
&!It!JIlent of eome qnaiified resident of the vicinity eoneerned, 
this oflieer to have sufficient delegated authority to insure the 
adequate meeting of all emergency situationa. 

IL Urban 
(1) Municipalities should be allowed to participate in State

administered taxes levied against motor ear users in such 
amounta lIS may be necessary to finance through and arterial 
streets. 

(2) As an alternative to (1) the State on request should 
be able to take over the eonstruction and maintenance of 
through and arterial streets. 

(3) The enactment of legislation making it possihle for small 
eities or villa{Ies to transfer the administration of their streets 
and alleY'! to the State. Loeal supervision should be provided 
for in these eases in much the same manner as in the patrol 
districts of the rural system. 



CHAPTER XII 

WELFARE 

The problem of providing for the unemployable and the unem
ployed is at present one of the major tasks confronting the body 
politic. So long as the West remained, displaced industrial groups 
were able, somehow, to work out a subsistence for themselves. The 
West, however, is no more. Basic shifts in population structure 
and technological innovations, coupled with cyclical maladjust
ments, have worked together to render the present problem espe
cially acute. The change in age of the population and the speed
ing of productive processes have rendered the laborer obsolete at 
an early age. In 1890, only 3.9 per cent of the male population 
feU within the group of sixty-five years of age and over; today, 5.4 
per cent of the total population is composed of persons who have 
attained this age. Economic activity was so organized in 1890 that 
73.8 per cent of those sixty-five and over was gainfully employed. 
However, in 1930, industry and trade were able to use only 58.3 
per cent of the men in this age groUp.1 Social legislation restrict
ing child labor and establishing minimum wage scales has made it 
more difficult for youth to find a niche in industry. This situation 
is rellected in the new social phenomenon of .. detached wanderers." 
In 1932 it was reported that at least 200,000 boys and young men, 
including both the illiterate and the coUege graduate, made up this 
nomadic army.' To these more basic maladjustments must be 
added the aggravating condition brought about by the vast army of 
persons capable and willing to work but unable to find employ
ment. The exact number who have thus been victimized by the 
depression has never been ascertained exactly, but authoritative J 

estimates have set the figure at ten million workers.' Not aU of 
this number have been thrown on public charity_ However, the 
burden. of providing minimum essentials for those without inde
pendent. means has been sufficiently large to challenge the fiscal 
ingenuity not only of the localities, but the Federal government as 
welL During 1933 and 1934 the Federal government appropriated 

1 B_th 0 ...... of tM U"jted 8tate_, 1890, I, Part 2, U, cui; Fjfleent" 
0.,. .... of tho U"ited 8tal .. , 1930, II. 567 and IV, 42. 

! Newton D. Baker, "Homeless Wanderere Create a New Problem for 
America," N etC YorAj Tifna, December 11. 1932. 

a ECOfIOmi.c BeC'Urit" Act. Hearing& before the Committee on Wave and 
'Means. Hou8e of Representatives. Seventy·fourth Congreu. First Sea.ion, OD 
H.R. 4120 (January and February, 19351, p. 19. 
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IUm8 ranlling from $481,000,000 to $938,000,000 to meet this 
mlergeDcy.· 

The highly industrialized character of New York has made the 
problem of aid for the aged, unattached youths, and unemployed 
greater thau for any other State in the union. The necessity of 
marshalling the combined resources of all governmental agencies 
has brought about a new concept of State and local relationships 
Df special rele'l"llnee to welfare. 

1. E..,lutioD of Respomibility for Welfare Aetmtiee 

In diaeussing the evolution of fiseal responsibilities growing out 
Df care for the needy, it ia impossible to fix any specific date as 
marking the end of private charities and the beginning of public 
support. Welfare work did not pass wholly from the handa of the 
lown to Ihe couoty in 1824; nor does 1867 denote the time when the 
State became definitely interested in the prohlem of local charities. 
The Y"ars 1664, 1824, 1867, 1929, and 1931 are all important dates 
in that they represent lOme major readjustment of public responsi
bility to the dl'Stitute. They are not, however, dates of terminal 
significance. The assumption of public responsibility for charities 
by the town hu not excluded private contributions; the entrance 
of the county into thia field in the first quarter of the nineteenth 
century did not exclude the town; nor have the activities of the 
State supplemented either private charities or the work of the 
county, city, and town. 

COLONUL EllA 

The duty of Proridinll for the needy in the Dotch colonial era 
was mandated. in ItBneral, to ecclesiastical bodies. Secular aid was 
also provided by aettiDlt aside a part of certain fines for poor relief.· 
llndt!'r the Engliah ~me, care of the poor was made an integral 
function of ltO\"t!'mmPnt. Thia transition came about 88 a result 
of the Duke '8 Laws deJt!'gatinll the management of town affairs, 
includinlt the care of t.he neffly, to the ovel'Seers,· and the law of 
1683 makinll it possible for a town to extl'nd a direct levy for 
support of the poor.' 

"'""-. 1'- e&. 

'UI 
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The same colonial legislation that plaeed the responsibilit)' of 
caring for the needy upon the town named the count)' as an auxil
iary agency. The Duke's Laws provided: 

That in regard the Conditions of distracted Persons, may 
bee both very chargeable and troublesome and 80 will prove too 
greate a Burthen for one Towne alone to beare, each Towne 
in the Rideing where such person or persons shall happen to 
bee, are to Contribute towards the Charge which may arise 
upon such occasions.' 

CoNS'l'1TOTIONAL ERA 

With the establishment of the Constitution, the Legislature did 
little more than place its stamp of approval on the procedure 
evolved by the colonial assembly. In 1788 the Legislature author
ized each town at its annual meeting to provide for overseers of 
the poor." After a century and a half the town still retains its 
place among the relief agencies. Its position, however, is not of 
great significance. An examination of Table 66 shows that since 
1927 the town has never contributed more than 4.6 per cent of the 
total expended for welfare purposes. 'O Under normal conditions 
the portion of town resources devoted to relief activities is like
wise small Table 8 shows that during the eleven years preMding 
1929 the amounts ranged from 2.2 to 5.1 per cent of all town 
expenditures. Since 1929, however, the demands for relief have 
80 increased that in 1933 and 1934 this item was exceeded in mag
nitude only by expenditures for town highways. Of the $46,738,-
000 expended by New York towns in 1934, $9,575,000 or 20.5 per 
cent was devoted to assisting the needy. U 

The count)', too, continued to function in relation to welfare 
activities under the Constitution much the same as in colonial times. 
Authorization was given in 1794 to provide for the support of cer
tain poor, IS and in 1808 to care for those persons who had not 
gained a residence in any particnlar city or town." The first gen
eral responsibility for poor relief plaeed 011 the counties occurred 
in 1824 when the State made it mandatory that the various boards 
of supervisors (thirty~ight counties excepted) purchase land and 
erect bnildings for the care of the poor. t. Within a few years the 
system was extended to twenty additioual counties, and four years 
later all distinction betwcen town and county poor might be abol
ished making the county responsible for the total charge. II Some 
localities elected to follow this procedure, others charged back to 

• Am ... cImeDt to the Duke of York', La ... oonlIrmed '" 00 •• _ BidIard 
N'JCboUs, Ortober 30. 166Ii (ColoaiGI La-. I. 78) • 
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1.lbt4., 1824. eo 331. 
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each town a sum sufficient to cover the cost of maintaining inmates 
. committed by them." 

This general swing from town to county administration of poor 
relief, so noticeable after the adoption of the Constitution of 1821, 
was reversed somewhat by an act of 1843 permitting certain coun
ties to restore the distinction between town and county poor." 
Inspection of the charities and correction column of Table 11" indi
cates that throughout the seventy-two years between 1843 and 1915 
no change in county authority was sufficiently important to offset 
re-establishment of the distinction between town and county poor. 
In 1915, however, and years following, a number of events trans
pired augmenting the importance of the county as a welfare unit. 
The first enactment in the series was the establishment of child wel
fare boards in 1915 followed by children's courts in 1922; county 
public welfare districts, 1929; joint responsibility with the State 
for care of the aged, 1930; and organization of work relief in 1931." 
County expenditures for welfare activities as reported in Table 
6620 place this unit second in order of importance. In 1934, $46,-
215,000 or 13.8 per cent of all welfare expenditures was made by 
the counties of New York. The relative contribution of this unit 
has been larger in other years, but the drop from 26.1 per cent in 
1930 to 13.8 in 1934 was due to the aggravated condition of unem
ployment in urban centers. As a result of this situation the pro
portion of work relief money allocated to cities has been increased 
substantially over what the ordinary ratio of county-city expendi
tures would warrant. For example, in 1932 the counties bore 
approximately one-fourth as much of the relief load as did the 
cities, yet only one-fifth of work relief money was allocated for 
county use. The same tendency prevails for the year 1934. If 
all work relief moneys were eliminated the county contribution 
would increase from 13.8 to 20.2 per cent. Grants to the aged first 
made available in 1931 are definitely reflected in the county data 
for this year. The increase in county welfare expenditures from 
$12,888,000 in 1930 to $18,870,000 in 1931 was principally due to 
this added responsibility. 

The .cities, now the most important dispensers of relief funds, 
have been active in this field of endeavor since the early days of 
statehood. In 1784 two overseers of poor were to be elected in 
each ward in New York ,City. Four years later, arrangements 
essentially similar to the New York City plan were made specifi
cally applicable to Albany and Hudson. In the same year an act 
was passed making every city in the State responsible for the care 
of its own poor." From these initiatory dates the growth of relief 
activities provides one of the important phases of the history of 

16 Fairlie, The Oentralization of Administration in New York State, p. 81. 
17 LMc8, 1843. c. 208. 
18 Cf. supra, pp. 76-77. 
19 Cf. Table 11, pp. 78--19. 
20 Cf. infra, p. 335. 
21 Cf. Table 15, p. 98. 
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urbanization. In 1934 city governments in New York expended 
$276,632,000 or 82.7 per cent of all the funds provided for ordinary 
and work relief projects." To the extent that urban communities 
have been established as welfare districts under the reorganization 
of 1929, they have been given the added duty of administering the 
funds provided for the care of the aged. 23 

The history of State and local relationships pertaining to welfare 
administration may be epitomized as one of aloofness on the part 
of the central government. The degree of State divorcement, how
ever, is largely determined by the liberality exercised in defining 
"welfare activities." If providing institutional services, as, for 
example, care of insane, is recognized as properly falling within 
this category, the State becomes an important participant at a 
much earlier date than it otherwise would. Since insane persons 
were originally incarcerated with indigents in county homes, 
attempts on the part of the central government to give these depend
ents proper facilities may well mark the initial development of 
State interest in local welfare problems. In 1836 the first State 
asylum was opened at Utica for inmates of poor houses who might 
recover if given proper medical attention." The final step in the 
progress of events leading up to complete State responsihility for 
this class of dependents occurred in 1890 when a special commission 
was appointed and given instruction to divide the State into dis
tricts and report on the equipment necessary to care for all the 
indigent insane." By 1893 the policy of State support for this 
class of dependents became a reality." The fiscal significanee of 
this functional shift may be fully appreciated when the estent of 
present-day mental ills is known. In 1934, 62,779 patients were 
housed in public hospitals at a cost of $24,595,120 to the State.'" 

The State had not concerned itself long with the problems of 
local institutional care before 80me interest was aIao manifest in 
the fiscaI standards maintained by the localities. The hoard of 
commissioners of public charities, created in 1867, was required to 
visit biennially all city and county almshouses. The inspection 
covered both details of physical organization and fiscal status." 
Under the poor law of 1896, the scope of supervision was made 
still more specific." This measure subjected every charitable insti
tution to fiscal inspection, and no almshouse could be built or 
reconstructed unless the plans and design had been approved by tbis 

.. cr. Table 118, p. 335 • 
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State board of charities. In 1929 the former State board was sup
planted by a department of social welfare'· charged with oversee
ing the institutions of the Stata and exercising supervisory author
ity over all institutions receiving public funds. Special divisions 
have been organized for supervision of child welfare; medical insti
tutions; blind; State, alien, non-resident and Indian poor; State 
institutions; and old-age benefits." Financial aid to local gov
ernments for w~lfare purposes, while not entirely known in the 
early days of statehood," has become worthy of note only within 
the past few years. Grants to the localities for old-age assistance, 
first distributed in 1931, amounted to more than $6,000,000 in 
1934." Since November, 1933, the State, in cooperation with the 
Federal government, has provided the localities with a total of 
$230,000,000 to assist those thrown out of employment as a resnlt 
of the depression of 1929." 

Expansion of Federal interest in the field of welfare work por
tends greater rather than less State concern with matters of this 
character. The recently enacted social security bill provides for 
matching local contributions made for the care of dependent chil
dren, blind assistance, and maternal care. These grants will inevi
ta~ly stimulate activity on the part of the states. 

2. Preoent Organization of Welfare Work in New York 

The division of responsibility for care of the needy now oper
ative in New York is determined by the recently adopted Welfare 
Act, sections of tile Municipal and Education Laws, and a series of 
still more recent enactments designed to cope with the emergency 
problems of unemployment. While the developments ariaing out 
of the operations of the latter are too immediate to permit ·true 
evaluation, t,hey do appear to mark rather definitely the expected 
trend in the organi&ation of future relief activities. The Public 
Welfare Law, enacted in 1929," was designed to establish 'new 
standard. of social responsibility, modernize the nomenclature and 
text of tile laws, and redefine the duties of the State and loealities. 
The form~r idea of providing rt'lief only on request has been aban
doned in li~u of a more positive policy. Welfare offie",'" are now 
charged with the duty not only of earing for the poor, bnt also of 
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giving" such service to those liable to become destitute 88 may pre
vent the necessity of their becoming public charges. .... Family ties 
are to be preserved by outdoor relief whenever practicable. The 
stigmatic connotatione associated with "almshouse," have been 
obliterated by substituting the words "town home" or "county 
home. " Officials formerly designated as poor commissioners are 
now public welfare officers. IT Under the revised Welfare Law and 
the temporary emergency relief program, care of the needy devolves 
upon the State. local welfare districte, cities, towns and counties. 
The State is now responsible for persone without any settlement in 
a local welfare district, transporting alien and non-resident poor, 
care of certain Indian dependents, and for partially reimbursing 
the localities for expenses incurred in providing for the aged, 
physically handicapped persons, and unemployed. All other 
phases of public welfare work and the costs incident thereto devolve 
upon the localities. 

Five of the sixty cities of the State are conetituted welfare 
distriete, aeparate from the counties in which they are located." 
The cities named in this category are not only responeible for the 
administration of home relief and hospitalization, 88 well 88 all 
other cities," but upon them falls the duty of providing institu
tional care for adnlte," "placing out" of children brought under 
the jurisdiction of the children '. court," and the granting of old
age aseistance." 

In providing operating units for execution of the T.E.R.A. pro
gram each city of the State W88 constituted a welfare distrieL" 
Planning and execution of work relief projects are delegated to 
an emergency work bureau selected by the governing board of the 
eity. .. Welfare activities in cities other than emergency work 
reIi~ is usually organized along departmental lines eommon to any 
other function of government," the mayor or city manager appoini
ing the administrative head. Eleven cities leave the determination 
of relief policies to a public welfare board, ten of the eleven nam
ing the officer charged with the execution, of day-to-day opera
tione. .. In 1933 provision was made whereby the administration 

.. hl>Iio W <If_ ~, llI3li, I 77. 
aT Ibid., If 161a, 2-
II Public W.lf_ LI .. , I 17 
-ll>i4-, If 25, 31 • .. n.e eitiao operate institutiouo (S"'", _ Local Wdf_ 0.,..._ .. , .. s"',. at N_ 1'ort, A Summary Beport by the Go ... oor'o CommiIoiOll 

em U ..... p1oym<!11t Relief, LegWotiwe Doeameot No. 68 [1»38), p. 221 • 
.. The oitia of KiDg&WD. N.wb.ugh. Oow-. E1mi.... Soratnp SpriD'" 

s:rrae-, &lid ~ ..... far _7 ehiIdreD apart from the ftD>Oinder 
of the 00IIDty ia which &hey ore _ ('"'~ J'-: M Dote I. 

"ID oddition to the .... city welfare diotrieto, _ other _ .. we 
eIeeted to odmiDister thio oerriee to e1igibleo noiding ia the eity (m.l, p. 211· 

.. r-, It31, eo its. f ... 

.. IW., I 7 ........w by m.l, 11I3!, e. 1IIrI • 

.. fa the odmiDiotration of """'1!'ODey home relief the ..... larl,. _toted 
eity _miai..- _ .... _ of the eoatral ___ (m.l, 1931, 

Co its. I 81· 
-B,.,. _ Local WlIlf .... Oro--- .. , .. Blo,. #If 11_ 1'ori; P. 81. 
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of home and work relief could be consolidated under an emergency 
relief bureau." In the event a city takes advantage of this pro
vision the emergency work bureau ceases to function and the com
miesioner of public welfare has only an ex officio reltionship with 
the newly created agency. Arrangement is also provided for the 
consolidation of city and county welfare activities under a joint 
emergency work relief bureau or an emergency relief bureau.·.· 

FiftY-Bix of the fifty-seven counties are organized as welfare dis
tricts. The Bcope of activities outlined for the city welfare dis
tricta holds for the counties as well, except that in the majority 
. of counties home relief is administered by the towns." The admin~ 
istrative organization of the county, however, differs from the city. 
In the majority of cities, it was pointed out, the welfare commis
sioner was responsible to either the mayor, manager, or members of 
the welfare board. In the counties, with three exceptions, the wel
fare commi88ioner is responsible to no one save the electorate.'· 

In addition to the work performed by the county in the capacity 
of a welfare district, a number of services are administered by 
other agencies. Appropriations for blind relief are made by the 
board of supervisors on recommendation of the State commission 
for the blind. The board may authorize the county commissioner 
actually to administer the fund or the board itaelf may handle 
the work through ita own committee. The latter procedure is fol
lowed in all the countiea of the State except five." Allowances 
designed to assist mothers deprived of usual sources of support are 
administered by boards of child welfare. Although the law requires 
tbe appointment of a board in each county, five up-State counties 
bave no board and five others are not making an appropriation 
necessary to eft'ectuate the plan. II Unattached children coming 
under the jurisdiction of the children's court are turned over to 
the commissioner of welfare for placement in public or private 
homes." Emergency work relief outside city welfare distrit'ts 
is administered by an emergency work bureau appointed by the 
board of supervisors." Emergency home relief in these areas is 
administered by the county commissioner acting as a representative 
of the State administration." Upou application of the chairman 
of the board of supervisors these two activities may be consolidated 
into an emergt'ncy relit'f bureau. The establishment of such a 
burt"8U automatically displa<!eS the emergency work bureau and 
places the commissioner in an ex officio relationship with the newly 

or Le_. 10", .. 268, I 11(1) • .. N ... ,.,., Pi. 85-30. 
•• """"" n' .1 .... 1A ..... I 16, of. folio";",! _ -..ole 58. 
.. Bta .. _ '-' Wolton 0.,..-- .. "" 8 ..... , 11_ r-. p. 78. 
.. ""Wie "'.,,.... L_ I 48; of. Bta .. _ ~ woq.,. ~_ ia "" B,... of 11_ 1'-. P. 28. la New York Cil7 tile Slale enra- 1M> _tn>!. 
"'bill.., pp. _ 
.. 11M., p. 24; .1. ,..,.,10 "'oIfwo 1A.., I !5. 
.. .r.o-. 11131, .. '118, I , .. .-lldod 117 i6ioI.. III3!, .. 158'1 • ..... 11134, Co Ill. 
Alti4., 11131, e. fll8, I Ii. F ... nlatioa Iio Iio ... _ followiJlc ""'"' 
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created agency." Possibilities of further consolidation inhere in 
the amendment of 1933 providing for the consolidation of all work 
relief in the county and one or more cities located in the county in 
a joint emergency work bureau. When a bnreau of this character 
is established it becomes solely responsible for tbe administration of 
work relief in the several welfare districts. If home relief is admin
istered by the county, then tbe joint arrangement between the 
county and cities may be broadened to include bome as well as 
work relief, administered by an emergency relief bureau. WI 

With the exception of the seventeen counties wbere all relief has 
been placed on a county basis, towns are responsible for the admin
istration of home relief." Towns furnishing relief of tbis charac
ter are also authorized to make disbursements for emergency pur
poses which are reimburseable by the T.E.R.A.·· The town is 
given no recognition by the T.E.R.A in the administration of the 
emergency work relief program. If a town wishes to operate a 
work relief project it must contact tbe central government through 
the county unit." 

Assistance to veterans can hardly be appropriately discussed 
under either welfare districts, counties, cities, or towns. Tbe 
administration of relief for persons in tbis class represents a com
bination of public and quasi-public efforts. The law authorizes 
any municipal corporation to raise money for veterans but the 
funds thus raised may be disbursed by anyone of seven veterans' 
organizations. 81 

3. State and Local Well are Rclationahipa 

The local welfare agencies described in the preeeding pages give 
rise to several important State and local fiscal relations. The mOlit 
important, of course, is the financial assistance rendered by the 
State. Without the supplanting of local funds, maintenance of tbe 
present program of welfare activities would be impossible. In 1934, 
$6,456,000 was given over to the cities and welfare districts in ful
fillment of the State '8 obligation to reimburse the localities for one-

NThi4., 1933. e. 259. 112(2). 
or IML, onbds. 3 and 4 • 
.. Sis ....... ti .. now operate UDder a I!OUDty plaD .. =ed ill the """';0 

W"'f .... lAtt>. I l!7 and e1evea otheno loa •• """,biDed aDd .... rk relief 
aeitivitiee uDder a temporary COIIDty eme~t!'Y relief bureau (.z....,.. 1931 • 
.. 798 &II amended by ibid, 1933. Co 259, I 12 (2,; d. BIG,. ..... LooaI W"'fo", 
OrpG"-lioIo ;,. 1M 8,.,. of N.." Yort, p. 72, . 

.. 1.0 .... 1931. e. 798 .. am.nded by N>id •• 1932. e. 5117. 1 9. 
M Cf. Temporary EmergeDCY Beliri' AdminilrtratiOD. BfIWf'getfC1J 1l.eWI ill flu B,.,. of N..., Yort (Albany: N",,_. 1934'. pp. 15(H;1. 
• Ptlb~ Wt!lfa.re lA_. I 117. The following organiatiOll8 aN authorized 

tD administev v ........ relief: ( I, &Dy poet of the GraDd Army of the Bepublie, 
(2, any eamp of the United Spaniob W ... VoIeraDa, l3, any poot 01 the 
_eaD Legion. (4' &Dy poot of the D.oabled Ame ..... D Vetorau of the 
World W .... (6) &Dy poot of the V .......... of Foreign Wan of tbo United 
Stateo, (8, &Dy garrilIoD of the Army and Nary Union of the ,united 8tateo, 
and (7) &BY pool, gam- or .... p of the Jewioh War V.- 01 the Uaited 
Stateo, IDe. 
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half of the amount raised for assistance of the aged." Grants for 
emergency home and work relief provided by the Wicks Act of 
1931 are by far the most important. Beginning with $12,370,000 
in 1932, the contributions of the State have grown until they 
amounted to $26,461,000 in 1934." 

As was pointed out previously the State exercised control over 
local welfare policies long before it supplemented local fund .... 
The State board of charities now has the right to require that any 
building to be used as a public home cannot be constructed or 
remodeled except according to plans approved by the central gov
ernment. A commissioner of the State board may inspect the finan
cial condition of any public home in the State. The board is 
authorized to cooperate with the department of audit and control 
to deviae a uniform system of fiscal records for officials of public 
homes. The department also prepares regulations as to records 
and reports and provides all the necessary forms." 

With the introdnction of State grants for care of the aged, inter
est manifested by the central government in local fiscal problems 
was greatly augmented. Participation in State fnnds has been 
made contingent npon the provision of adeqnate care for all eli
gible persons, the adequacy to be determined in the light of the 
rules and regulations promulgated by the central government. The 
law fnrther states that each pnblic welfare district shall furnish 
the. needed old-age relief. The State reserves the right to investi
gate each claim for relief by its own staff, 

and shall make such decision as to the granting of relief and 
the amonnt and nature of the relief to be granted.. . All 
decisions of the state department shall be binding upon the 
city or county public welfare districts involved and shall be 
complied with '. _ .•• 

The central government requires such reports in connection with 
administering the old-age assistance system as it may deem neces
sary. All forms are provided by the State. The force implement
ing all of these various rules and regulations is the power to with
hold financial aid. If, in any event, it appears that relief was 
improperly granted, the State may not approve further payments." 

The State has not undertaken to assist the localities in bearing 
the financial burden incident to caring for the blind, bnt the prac
tices of the counties are without doubt considerably modified by 
State supervision. County commissioners of welfare are required 
to assist the State in maintaining a register of all blind persons." 
All cases are investigated by the commission for the blind and when 

62 Ibid., § 124·d; cf. Table 44, p. 249. 
6S Ibid. / exclusive of Federal funds. 
64 Cf. 8upra, pp. 326-27. 
65 Public Welfare Law, §§ 138-4'2. 
66 Ibid., § 124·h. 
61 Ibid., §§ 124-], 124-i. 
68 Ibid., § 113. 
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relief is necessary a recommendation to that effect is handed to the 
county board of the county in which the person is domiciled." 

The introduction of the T.E.R.A. has developed an entirely 
revised concept of State and local welfare relationships. Wha~ 
ever the future of the newly created emergency agency may be, the 
innovations it has brought about are not likely to be wholly eradi
cated. Past etandarde of performance have definitely been set 
aside and new patterns of fiscal support, administration, organiza
tion, and personnel policies are rapidly being cast. The preamble 
of the emergency relief act professes adherence to the traditional 
principle of local fiscal responsibility. In epite of this oetensible 
declaration, fiscal data indicate that with the passing of each year 
the State has found it necessary to assume an ever increasing sbare . 
of the burden. Perhaps this may change with the passing of the 
1929 depression, or it may become a permanent function of the 
State. In 1931, when the act first became operative, the State 
guaranteed to reimburse counties, cities, or towns for home relief 
projects to the extent of 40 per cent of the cost. '0 One year later 
reimbursements on a fixed percentage basis were made applicable 
to work relief projects. 71 The amount was increased to 66-2/3 per 
cent in 193371 and to 75 per cent in April, 1934. TO The fiscal and 
administrative controls that have arisen 88 the work has expanded 
are indeed significant. In the first place, aid was to be given only 
to those municipalities offering projects that wonld meet the 
approval of the T.E.R.A. board. In connection with the execu
tion of an agreement with the locality the State prescribed that 
monthly teports were to be submitted and all fiscal tranaactions 
were subjected to minute scrutiny. Any infraction of the estab
lished requirements subjected the local unit to loss of State funds. 
Home relief was also brought under rather effective central con
trol in that local emergency bureaus conld take over the work of 
a city or county commissioner shonld this officer become remiss in 
the performance of regnlar duties.'" 

Since the character of personnel is of prime consideration in 
determining the effectiveness of any relief organization, it shonld 
be pointed out that the State from the inception of the law 8S!IUlDed 
the responsibility of aiding the localities in eecuring trained work
ers, later amending the law in 1934 to require approval by the 

-1.ov>I, 1922, .. 185, II 10. 11. 
n LJ .... 1931, eo 798, I 16. 
n I'"", ......... ded by ibid., 1932, eo 667. 
"Order iuued by the governor after eoDcultiDg with legllJati.. J..den, 

oftIeWa of the State relief administration. aDd with the Federal relief ~ 
trator (N ... York 1'_, October 17. 1833). 

TO PoJi"1 agreed upoD in eomereu ....... isting of the _ruor, JesioJatin 
leaden, State relief admiDistn.tor, Preaideut, aDd Federal relief administrator 
(Urid., April 5, 1934). With the introduetiou of W.P.A. the 8ta.t.e haa returued 
in the 40 per _ buia of reimbw __ t. 

'" ~ 1931, .. 798, I 12(1). 
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'" Relative Fiecal Importance of State and Local Agenciee 

The question arises as to the relative fisea) importanee of the ...n
ous a.,oencies engaging either wholly or partly in welfare work. 
Without access to a detailed breakdown of expenditures, it is impos
sible to present a historie.al reeord .lI1lfficiently eomprehensive to 
include all the agencies enumerated in thepreeeding paragraphs. 
Because of this limitation, the data covering expenditures for weI· 
fare work for the years 1927 to 1934, as set forth in Table 66. 
include only the principal agencies and institutions. . Within thia 
period there has been an unpreeedented expan..ion of weUare 
activities. The eombined expenditures of $334,40-2,000 for the year 
1934 represent a 764 per cent increase over 1927. Through thia 
period of readjustment the relative importance of the various unita 
aa direct spending agencies has not been greatly modified. The 
cities are by far the most important unit&, aceounting for approx· 
imately 83 per cent of the total. The ranking of the remaining 
agencies is aa follows: eounties, towns, and State. It should be 
remembered that thia ranking is on the baais of importance aa a 
direet-disbursing ageney. Since 1932 the State has been aiding the 
loe.alities materially in meeting the fiscal burden ineident to the 
financing of relief. If the 33 million dollara made available to tbe 
loe.alities in 1934 by the State were eounted aa part of ita expendi· 
ture, the percentage supplied by the State would change from 0.6 
to 10.4. 
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5. ElJectivenesa of Present WeH are Organization 

With more than a dozen State and local agencies" engaging in 
some phase of welfare and relief activity, one may reaaonably raise 
the question as to the economy of the plan, or probably more appro
priately the costs of the "lack of plan." What are the economies 
of the system expressed in terms of unit costs' What can be said 
of the character of the personnel enlisted in the service' Are the 
plans of financial support ordered in a way to achieve the greatest 
equity in distributing the tax burden' Are nnmeroUB agencies 
performing tasks essentially the same in character' 

The unit most widely employed in evaluating the efficiency of 
a given welfare organization is the ratio of administrative costs to 
the total amonnt expended for welfare purposes. If administra
tive costs do not consume more than 10 per cent of the total out
lay, at least a favorable first impression is ereated. High admin
istrative cost ratios cannot, however, be universally deprecated, at 
least not nntil all facts regarding the extent of case work carried 
on, character of the personnel employed, and nature of the relief 
rendered are fnlly ascertained. Through employing competent 
case workers a community might be able 80 to aid in organizing 
the efforts of those near dependency that only minor expenditures 
for direct relief would be necessary. Under linch circmmatsncea 
the percen~ae allocated for administrative purposes would appear 
large, but who could say the apportionment was unwise' Low 
expenditure!! for administrative purposes may actually be an index 
of grOSB inefficiency. An organization operating without the serv
ices of trained case workers and an adequate system of atstiatical 
checks, electing rather to rely on a ward or precinct political per
sonnel, provides a ease in point. Al!Bin, the portion of total 
expenditures going for overhead will be materially different as 
between urban and rural areas. The impropriety of comparing 
unit costs in New York City with that prevaIling in a rural town 
is distinctly evident in respect to the extent of case work required. 
In New York City it is the practice for an investigator aaaigned to 
a case to make a call twice a month or oftener. General eonditi0D8 
prevailing in the home are noted, aid may be given in planning the 
budget, or medical service authorized when necessary.- Such 
work is positively essential in urban centers as it provides the IOle 
basis on which decisiona are made to increase, decrease, or discon
tinue relief payments. One should be chary, then, in appraising 
the effectiveness of any governmental unit as a welfare agency on 

.. ct. """" p. 341 • 

.. R. L. DutJuo, "City'o Relief Work • vaat. Enterprloo,· N_ F .... ,...., 
Februarf 10, 1936. 
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unit costs alone, unless the general quality and character of the 
serVices rendered are fnlly understood. 

In the case of the town enough is known with respect to the per
sonnel charged with the work and the nature of the service ren
dered to reach some tenable conclu.sions from a cost analysis. A 
survey covering sixty-three New York towns with fewer than 3,000 
inhabitants disclosed that .in twelve instances the town welfare 
officer carried not. more than five relief cases during the month of 
October, 1934. 

Nineteen of these sixty-three towns were providing care for 
fewer than ten families, and the average relief load for all 
towns in the .population group was only twenty-five cases. 
Sixty-three per cent of the towns studied, including towns of 
all sizes, had fewer than fifty families on relief." 

From the standpoint of overhead costs. the town has never 
received a favorable report at the hands of those who have inves
tigated its operations. The special joint committee of the Legis
lature reporting on this subject in 1923 found that in the towns of 
Otsego county it cost almost $8,000 to give away $5,000 of relief. 

TABLE 67 
PERCENTA.GE OJ' TOWN HOME RELIEF ExPENDITURES DEVOTED TO ADJlINISTRA'ftVl!I 

PuRPOSES 

PER CENT 

. 

0.0- 5.0 ............................................ . 
5.1-10.0 ............................................ . 

10.1-15.0 ........................................... .. 
15.1-20.0 ............................................ . 
20.1-25.0 ............ _ .............................. .. 
25.1-1lO.0 ............................................ . 
30.1-35.0 ............................................ . 
35.1 and over ......................................... . 

All ..............................•................. 

Number of 
Counties 

192()..21 a 1931-32' 

9 
15 
11 
8 
3 
5 
1 
3. 

55 

1 
18 
15 
8 
3' 

45 

• Report Qfthe Special Toint Committee qn Ta:ranon and Rftrenchmenl (1923), pp. 72-73. Living
ston and Ontario counties excluded. TotaJ expenditures, $506,389; for aowaJ. relief, $440,720; 
for administration. 165,668; percentage for administration, 12.9. 

• Compiled from 8~ Annual Report 0/ the Stale Board oj B0ci41 Welfare 1932, Le~a
tive Document No. 22 (1933), pp. 208-20. E%Clusive of eleven counties in whicl. town rehef l8 
included in county figures, and Columbia oounty for whioh data waa incomplete. Total e.xpendi. 
tUl'ES. 12.107.888i for actual re1if!f. 11.893.146; for administration, 1214,742; percentage for 
administration. 10.2. 

• Gret>ne county, 43.8; Montgomery. 52.5; Otsego, 58.9. 
"TompkiIll oounty, 20.2; Rockland. 23.0; Greene, 24.8. 

87 State and Local Welfare Organization in the State of New York, p. 73. 
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• 
In another county, Je1[erson, the percentage of total relief expend
itures consumed in overhead costs waa aa low aa 0.13." In review
ing data for 1932 comparable to that referred to by the above-men
tioned committee, there appears to have been a general improv&
ment in the relationship between overhead eosts and disbursements 
for aetnal relief. The change is evidenced both by a slight decrease 
in the average for all counties, and in a marked narrowing of the 
range.- The improved showing of the town is probably dne ehie1ly 
to the increased volnme of expenditure which in all cases has not 
required a proportionate increase in administrative costa. 10 the 
period under conaideration, expenditures for home relief increased 
330 per eent while administrative costs grew by only 2Z1 per eent.-

County averages, however, fail to foeua sharply the situation pre
vailing within partienIar towns. Table 68 indicates that the towns 
within the eounties of Seneca, Tompkins, and Wyoming have admin
istrative _ ranging from zero to 47 per eent. It is reasonably 
certain that any sYStem of ontdoor relief consuming in overhead 
approximately one-half of the funds provided is groasIy uneco
nomical This is especially true when it is recognized that both 
Boehester and Bn1falo, two eumplary eities with respect to mper
vision, investigation and character of the service rendered, have 
administrative costs representing 4..7 and 7.4 per eent respectively 
of total expenditures for welfare work. on 

WeIfare officers serving in the majority of the New York towns 
are not qualified for the work they are eaJJed upon to perform. Tha 
commission appointed to investigate the problem of old-age depend
ency in New York reported as follows: 

OccasionaJJy the overseers of the poor are themselves more 
appropriate cases for relief than for the administration of 
relief; praetieaJJy none have any special training or other 
qualifieations for the "job"; few have ever heard of "social 
case work," let alone possessing any eonception of its JlO"8ibili
ties or any knowledge of modern case work methods.. .. 

_ Beport of 1M Bpteial ./oud C_UI<e .. "_1m ........ __ 
(111231, PI'- 71. 74.. . 
.. ha 1920-21 the ratio of odmiDistratift .,.,..... to tota1 espeadituno for 

_ ... Iift -.Ie by New York __ .... 12. ...... oeut.. Similar data for 
1831-32 .- a dea .. 01 2.7 ............ A diotribat_ of the _ ....,.-di,. 
to ....... ty anngos iDdieaIe8 aiDe ,"tit admiDiotrati •• _ ~ i ..... 
~ or te. 01 total expeDditures and Dine ill exeeM of 25 per eent for the 
earlier periocL ha the _ data, _ .... r. the tDwD a_ of ",,11 ..... 
eouDty was below 5 ..... _ (4.7). ud bt 0811 _ ..... Dtia ....... the __ a...-.- _!O ......... t, the higbeo& being Z4.8 (_ Table 17). 

_ See Table 17. f_ 
onBVt..-" A ..... /lqorI of '''' Btale &.-I of Boeid Wdl-. 1m, 

pp. 211. 213-
00014 Age _'If. Jlqort of the N ... York Sta~ C<>mmiloioB .. Old Ago 

SeeDrit1. Legiolati .... _ No. 87 11_'. I'- 633. • 
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TABLE 68 
WJ!l:r.Jl'ABE EXPENDITUBEB AND ADIIINISTBA.TrV1I: COSTS IN TBIBTr-FIVlII NEW YORK: 

TOWN 

Sheldon .......•....••......•....•. 

t=~alli;:::::::::::::::::::::: : 
Waterloo .•......•..........•.•.... 
Pike ••...•..•...•.•.....•....•.•.. 

Lansing .........••......••.•.•.•.. 
W8l'8llw .••..••.•...•••.•..•.•.•..• 
Perry ...•••...•••....••.....••..•. 
Covert ....••...................•.. 
Gainesville .••••••••.•••..•••.••.•• 

Fayette •...•.•.................... 
Castile •.••.......•................ 
Caroline ............... ' ......... ,. 
Dryden .... : ..........•............ 
Vanok •. '" •••...•••..•.••..•.••.. 

R.omulu8 .•••.•.•••..••.•....••..•. 
Ovid ...... , .......... , ........... , 
Groton ........................... . 
Lodi., ....• , ......••.•.......... ,. 
Arcade .........•....•.......•..... 

~~~~~::::::::::::::::::::::::: 
Ithaca .....•..•...•................ 
Ulyooee ••...•.••.•..•....••••...... 
Java ............••................ 

TOWNS, 1932 <I 

County 

Wyoming .•..••.•... 
Wyoming .•.•...•.•. 
Seneca •...•.•....•. .................... 
Wyoming ..•.•...•.. 

Tompkins ..••...... 
Wyoming .......... . 
Wyoming .......... . 
Seneca ............ . 
Wyoming .......... . 

Seneca ............ . 
Wyoming ...•....... 
Tompkins ....•..... 
Tompkins ......... . 
Seneca ...••.•...... 

Seneca ............ . 
Seneca; .....• ' ..... . 
TompkIns •.•....... 
Seneca ....••....... 
WyoIning •.••...••.. 

jyyomw. ..•..••.... 
Wyoming ...•....•.. 
Tompkins ......... . 
Tompkins .•.•.•.... 
Wyoming ........•.. 

Average ...••••.•..••..•..•••••••.•......•..•...•.. 

ToW 
Expendi

t""" 

$200 
782 

",054 
13,656 
2.047 

4.966 
7,310 

15,451 
1,634 
4,253 

4,392 
3.301 
2,047 
4,186 

'00 

1,227 
1,336 
3,295 

9 •• 
2,710 

385 
647 

2,993 
2,370 

667 

43' 
1,306 
3.042 

237 
2,702 

1,075 
228 

1,044 
294 
431 

13,836 

Admin!&
trative E __ .. 

.. ii :.is 
5 .. 

f¥7 

308 
557 

1,194 
130 
343 

35. 
2'9 
17. 
400 
60 

13. 
150 
404 
141 
400 

57 
98 

505 
400 
117 

81 
260 
664 
54 

622 

262 
55 

319 
108 
203 

$312 

Ratio of 
Expense 
to Total 

.. Compiled from Curtille, op. cit., Table 5, p. 4; Hurd, op. cd., Table 6, p. 5; and Oounty, Town, 
and &hool Com and Taus, S8TUJCa OtYUntll. lose (Ithaca, December. 1933), Table 6, p. 4. 

The recently enacted Welfare Law provides for the election or 
appointment of the county commissioner of welfare, and the 
appointment by the town board of a local welfare officer.98 The 
plan of appointment now prevailing in the towns has the poten
tiality of improved relief administration. Thus far, however, it has 
made no appreciable contribution. The characteristic attitude of 
the poor official has been and still is self-glorification, the exercise 
of vindictive attitudes, or the manifestation of prejudices drawn 
on racial or religious lines. Failing to appreciate the psychologi
cal ramifications of public relief, these officials have operated ina 

93 Publio Welfare Law, §§ 4, 10. 
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way to augment the deadening influences inherent in the system. 
Their myopic outlook on relief as related to other aoeial and ec0-
nomic problems baa definitely precluded any attaek on basic mal
adjustments. The limited range of interests held by present relief 
administrators is further reflected in inadequate investigations, 
limited relief allowances, non-{!()()peration with bodies having 
allied interest&, poor records, and a general wasting of aoeial 
resGlU'Ce&. .. 

All sorts of welfare policies, if such they could be ealled, prevail 
throughout the various towns in the State. This non-uniformity 
of practice is due in no small measure to the fact that the State 
department is limited virtually to requesting reports. So far as 
the granting of home relief is concerned, each town officer is a law 
unto himself. Some pay no rent, others make no allowances for 
butter, while some refuse to authorize orders for clothing. Certain 
towns in the State employ eaah payment&, others operate on the 
theory that a relief elient is entirely incapable of apportioping the 
meager allowance." Contrast with this situation the uniformity 
of practices established under the closely integrated system pre
vailing in the administration of work relief in New York City. A. 
detailed requisition covers the kind of labor needed; a placement 
board passes on the applicant's fitness, including even an analysis 
of physical fitness; wage rates and hours are established for the 
various grades of labor so that the weekly wage will in a measure 
satisfy the necessities of life. Through a superlative system of 
reporting it is possible to aacertain by noon the exact costs ineurred 
for the previous day." 

The idea of local responsibility baa provided the woof around 
which the whole system of charities baa been constructed. Legal 
settlement, family responsibility, and the mandation of the fiscal 
burden to local units are cornerstones of the system. This latter 
phase local fiscal responsibility-baa been one of the most positive 
deterrents to developing welfare activities commensurate with the 
requirement of the new social and economic order. Demands of 
the industrial age as expressed in new aoeial responsibilities are 
everywhere evident. Witness a claas of wage earners living from 
hand to mouth under a system using their services one day and 
denying them the right to labor on another; a system so geared 
that labor becomes prematnrely old; an order necessitating the 
bringing together of vaat laboring IIl&8IIeB in urban centers render
ing more difficult the regulation of delinqneney and vicious soeial 
habits. Until very recently no serious attempt baa been made to 
meet these challenging problems save with the instrumentalities 
evolved when an expanding nation had not experieDeed Btatie pov
erty and when neighborly charity eould be depended npon to relieve 
the few cases of temporary need. 

.. 014 Age S......u •• pp. 310 If • 

.. Ibid., P. 312-

.. ~ ..... <JiI. 
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Few indeed are those who would attempt to gainsay that a town, 
city, or county containing a business unit employing a large sup
ply of labor and producing goods for the market should be charged 
with the sole financial burden arising out of feeding and clothing 
these persons when, as a result of the breakdown of exchange; their 
services can no longer be utilized. An acknowledgment of this 
broadened social responsibility has been demonstrated by State 
action and the recently avowed policy of" the Federal government 
to care for all the unemployed through a public worke program. 
The full possibilities of alleviating immediate cases of want and 
correcting basic maladjustments in an economical manner can never 
be realized so long as numerous agencies with only slightly coordi
nated efforts are allowed to render services similar in character. 
There are in New York at the present time more than a dozen pub
lic agencies engaged in some special phase of welfare work. The 
State maintains welfare institutions, provides for the care of the 
State poor and the supervision of local charities through the board 
of social welfare, and directs work and a part of home relief activi
ties through the T.E.R.A. Other State agencies are the department 
of education, department of health, department of labor, and the 
State housing board." Among the looal agencies are the counties, 
cities, and towns dividing their activities on the lines of institu
tional and non-institutional care, the children's courts and child 
welfare boards charged with the responsibility for children and 
physically handicapped persons under twenty-one years of age, 
the local worke bureaus and emergency relief bureaus set up to 
handle the so-called emergency aspects of relief, and the sundry 
agencies authorized by the Legislature to administer relief to vet
erans. The possibilities of excessive overhead costs, duplication 
of effort, and inability to shape a program designed to meet all the 
needs discoverable in a family situation are indeed likely. With 
respect to the duplication of ~flort it is easily conceivable that the 
town welfare officer may make calls necesury for administering 
home relief; a representative of the children 'B court may be inter-
ested in the family because of a handicapped child; or a represen
tative of the local works bureau in its attempt to secure employ
ment for the normal bread-winner may find it neeesury to interview 
_ covered by the two ageneies previously mentioned. U some 
member of the family in question has a service record, then atill 
other ageneies may be making investigations and ordering the dis
bursement of public funds. 

The Special Joint Committee on Tuation and Retrenchment in 
suggesting improvements in welfare administration said, in this 
regard: 

Nothing is more necessary in the administration of poor 
relief. child welfare, health and hospitals than a bringing 
together of the scattered duties that ha'9\l been devolwd upon 
the counties and the towns from time to time. The present 

., cr. -. ,po aK-IT. 33S. 
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system of sepantion in the administration of th .. inherently 
related fmretiom; is 1nIStefuL It is, therefore, the suggestion 
of the ComJnit;ree that all of thf'IIe funetions &hoold be broll!!ht 
~ aDd earried on or superrised by a single responsible 
offieiaI.. -

Ind""'ll this dupIieation of effort bas little to offer in its suPP"rt. 
It is doe either to failure to d"""lop an adequate welfare organiza-
000 or to restraints impos>ed by some inherited fetish. The former 
of th""" fadors exists in the ease of the State and loea1 ellleI gelW'1' 
ageodEs T€i'SOS the State board of ebarities and the loea1 welfare 
distriets. In ord .. r to meet the emergeney situation, a hi¥hlY B;I'!'
tematimj! organization ..-as required, stafi'ed with eompetent per
_eI The aebi~t of this end obviously was rendered more 
facile tbroo",<>h setting up a lIE'1I' &,,"""ey than 1rOUld have 00en po!>
sible thro~<>h an immediate reorganization of the establisbed 
maebinery. The ease of SEgIegating relief for veterans is a prado'" 
of the long-e!tablis.hed notion that a soldier or sailor .... ho has IIf.'n'M 
his eonntry should DeTer be stigmatimi! by areepting a1ms. E ...... 
in death his body must not be interred with the eommon paoper.-

From the foregoing surtey it is apparent that numerous read
justmenta are sorely n""'Iled in the field of welfare administratiOil 
aDd finanee There is, for e:umple. evidenee pointing to en i ve 
0Terbead eosta in the smaller admioistratrre unit&. The persmnel 
in th""" same units is in most instan ..... ill-fitted to meet the respou
sibilities deToI.-ing upon them. Inadequate eentral €OIItroi resulta 
in welfare polieies as sundry as the &""""cies enga!!"d in their admin
istration. Striet adherenee to the traditiooaI poli.". of 10eal finaD.. 
eial support fails utterly to spread the bordf'D OT€!' all responsible 
ell The multiplicity of agmeies f'D(!a,...."j in t!!e field make for 
divided Ifsponsibility and euesmve duplieation of effort. 

6.. 'The Proper AIIoration el Respoasibility for Ym"";"S 
... d Admm;oterins .... e1fare .Aetivitiea 

Fortunately one does not haft to rely .... holly on speeuJationa to 
find a partial answer to the df'fieimeiea ......oeiated with the 10eal 
relief organUation. A pattern of proeedure already established 
and eredited with """""",bly sueee!Bful operation is <!lOll! at hand 
in the innontions introdueed by the l'eI!f!IItly euaeted Welfare 1.. • 
... d the temporary relief organUation. The ~ espeeiaIIyof 
this latter ageney has made an indelible impresion OB the ehara&
ter of relief administration and many of the e1_ within it point 
dearly to a more pennanent and desirable union of Slate and 10eal 
reIationshipa in this impOi taut field of aoeiaI effort. In the first 
p\aft!. botlI the new welfare aM and the tempo.....,. emergeney relief 
administration have attempted to meet the probl .... of ~ 
the fonnalioD of administrati..., units 80 5ized that imPi'OTemeut 

-.~ II_I. po •• 
_ ~ Yf«t-~ If In-Ill 
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in operating efficiency may be realized. The welfare law provides 
for the total abandonment of the town in favor of the city and 
county in the provision of institutional care, and the town may 
even be abandoned as a unit for the administration of home relief. 
In selecting governmental units in which work bureaus were to be 
established the legislature named the city and county as eligible 
units. Accordingly it has been the avowed policy of T.E.R.A. to 
avoid all direct dealings with towns and villages.'" The Welfare 
Law has likewise not been without influence in the general adoption 
of larger units for the administration of public welfare. Prior to 
1929 there were only two counties in the State where all relief costs 
were a county charge. Today six -counties have elected to operate 
under the county unit plan!" . 

The T.E.R.A. has also made it a part of its policy to encourage 
and make possible the employment of competent relief personnel 
by the local governmental units. This -commendable action will 
probably go farther in elevating welfare standards and instilling 
an esprit de corps among employees than anything previously 
attempted. For example, among the rules of T.E.R.A. concern
ing the administration of home and work relief is the requirement 
that each municipal corporation or local emergency work bureau 
shall employ at least one trained investigator on the staff. In order 
to insure effective work on the part of such employees the law limits 
the number of cases per worker and stipulates that adequate cleri
cal staff and transportation facilities must be provided!" From the 
outset, the State has made it a point to aid the localities in securing 
personnel and further to provide a part of the salaries of such indi
viduals. As early as 1932 it was paying in whole or in part the 
salaries of 280 workers. >OS In contrast with the type of personnel 
and the character of the techniques common to town welfare organ-
izations, these new standards are indeed innovations. I 

Again, the emergency organization is pointing the way for the 
unification of the sundry agencies shaping one or more phases of 
relief activity. -Making the State commissioner of welfare a mem
ber of the T.E.R.A!" is one of the moves in this direction. Still 
more important was the change made in the law in 1933 whereby 
commissioners of public welfare districts were made ex officio mem
bers of emergency relief and joint emergency work bnreaus.'" Pro
vision was also made whereby a city could consolidate its work and 
home relief activities, and similar arrangements were provided for 
rural areas. It is also possible for a city and a county to combin~ 
all work relief or work and home relief activities under a joint 
bureau. lOG 

100 Cf. 8upra, p. 330. 
101 Cf. ibid. 
102 Cf. BUprfl, p. 333. 
lOS Report of the New York State Temporary Emergency Relief Admini8-

tration (Albany, 1932). pp. 19-20. 
10' LaW8, 1935, c, 25, § 3. 
lots/bid.) 1933, c. 259. § 12(2-4). 
106 Ibid., cf. supra. pp. 328-30. 
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Measured in terms of the traditional attitude of central govern
ments toward financing relief burdens, the policy pursued by the 
State of New York is commendable. The aid has been of material 
significance, and through eligibility measures pressure has been 
exerted to improve local administrative practices. The nature of 
the relief problem generally, especislly its emergency aspects, leads 
one to believe, however, that the fiscal program is not all that it 
should be. Through a reimbursement program, the State denies 
responsibility for the problem. Following Elizabethau traditions, 

. relief activities are kept in the realm of local duty modified ouly by 
central assistauce. Mobility of population, unemployment due to 
technological changes and drying up of markets, solvency of local 
units, relationship of fiscal policies to monetarY problems, and the 
desirability of spreading the tax burden in the most equitable man
ner-all point to a general as opposed to purely local interest in 
matters of relief. If the proposition that the central government 
should finance all activities to the extent of its interest is tenable, 
then the minimum program deemed tolerable should be borne wholly 
by the State. 

The potential economies inherent in centralization of responsibil
ity, eoordination of effort&, elimination of duplicate agencies, estab
lishment of uniform practices, and the introduction of adequate 
fiscal controls are indeed important. 

Commendable as the general pattern for the organization of wel
fare work may be, it impedes rather than facilitates the much
needed general overhauling of the local governmental structure. 
To the extent that larger urban centers have been recognized as 
operating units, progress has been made. Attempts, however, to 
meet the needs of rnraI dwellers on a county basis is at best ouly 
a stop-gap measure. As has been pointed out previously, the rnral 
governmental unit should be brought "into juxtaposition with those 
forces tending to give unity to the thoughts and actions in com
munity life." ..... If the areas thus drawn are appropriate for the 
administration of welfare activities, good and well-delegate that 
responsibility to them. On the other hand., if unqualified, let the 
State talle over the function and establish such administrative areas 
as may be economically desirable. 

The fluidity of population movements, coupled with a general 
broadening of social obligations, has done much to change the com
plexion of welfare work from a local to a State and national obli
gation. Interest manifested by the central government in making 
provision' for the aged and assisting those involuntarily out of 
employment are direct admissions of this general obligation. One 
of the propositions contended for in the readjustment of fiscal rela
tionships is that the central government should bear the finaneial 
burden of all activities to the extent that a general interest exista. 
That is, if the State believes that each aged person should receive 
a minimum benefit payment of thirty dollars per month it should 

,., S..,.,.., p. 155. 
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stand ready to finance the whole of that amount. The conditions 
giving rise to uuemployment are snch as tq make this obligation one 
of central rather than 10'la) concern. Yet, the State, in effect, says 
that the problem is a local one,. but it ·will assist financially in some 
fixed proportion to local expenditures. Shunting to local govern
ments obligations arising out of activities so preponderatelygen
eral in their implications accounts primarily for local' fiscal 
dilemmas. 

7. Swnmary 

Patterned after the structure developed by T.l!;.R.A. and the 
prevailing welfare law, modified only by the possibility of develop
ing a more appropriate rural organization and a proper recogni
tion of central fiscal responsibility, the following adjustment of 
State and local weHare relationships is suggested: 

(1) The creation of a central board patterned after the T.E.R.A. 
board and clothed with powers equally broad in scope. 

(2) Assumption by the State of full responsibility for financing 
all phases of welfare work to the extent of its interest in the 
function. 

(3) Central control over the appointment of local welfare direc
tors at least to the extent that only candidates who have estab
lished their fitness for the office are eligible for appointment. 

(4) Removal from office, after hearing, of any official who refuses 
to follow the law or the mle. prescribed by the department of social 
welfare. 

(5) Full authority to prescribe rules with respect to personnel 
policies, reports, and fiscal accounts. 

(6) Provision for substitute administration in all cases where 
administrative procedures are persistently violated. 



CHAPTER xm 
PUBUC HEALTH 

In surveying the several functions of government such aa educa
tion, highways, and welfare, it haa heen observed that most of 
them were at one time wholly obligations of private individuals. 
Health activities, when hroadened to include all phases of sanita
tion and the promotion of cleanliness, have not aa yet passed far 
from the realm of private operations. Of the nearly four billion 
dollars expended annually for sanitation and medieal service only 
about 8 per cent comes from public funds.' The 8 per cent, or 
$302,546,000, provided from public funds is divided between sani
tation and medical services in almost equal proportions.' Though 
these two phases of health activity consume approximately equal 

1 Thia estimate is based on the followiDg: 

SOURCE OP 
EXPENDITURE 

Per 
Ceo. 

Amoun' (000) 

- ........ : • • • •• ... • .. Modieol oem... boopitaliati... ODd 
medicine......................... 02.1 11.&15.000-

PahUo.. . . •••• . . •• . . . . ••. Be&I&h and aanitatioD ..•••..•••••••. '1-_~7:.:. 0=+_-=300::;.:'::"'=:'-
Citi. over 30.000 ....... Health............................. 157.158. 
Citu. over 30.000.. ..•. Sanit&tJoo IU'1d pvmotion of eI.nlj~. 1"8,318. 
Coun __ ••••••••••.•• H.a.tb aod. earutation................ 32.778. 
Bta •.••••.• _ •.•.•.••• Health and anitatioD................ 111.292· 
All oaber pnmmaua.. B.:Itb CMlau.iIatioa ••.•..•••..••... j....:.:::.::::.::=+ __ ::30::.::000=. 

Total ................. _._ ••••..••••••.•••.••.••.•••• _. llD.O 13.837 .... 

-Commfttee 011 the eo. of MedicsJ Can. 1821. N .. Vri 2' .... ~ 3D, 1m, II- 8. 
EWuaive 01. the 3.3 .,.. ceot. for publie health. 

• Fi1llJlll!i4l Btati#iu 0/ Cilia. 1931, Table II, pp. 2M. 775. 
-Pi~ &.I&Ciu 11/ a. Gad lAaIl ChHa .-., 1932, Tabla UL Po aD. 
III ERimated.. • , 

J See oPJMl8ite page, Dote, 101" items included nnder sanitation. Medical 
aervices include hire of professional services, medicinea. and hospitalization. 
For eonrcee of data in the following table see table abon . 

E_}-. 
p.. ~- P .. T .... 

GOVl!RNMENTAL UNIT 
for Mrdical 

80m ... Coo. 8ianitatioa Coo. (000) 
(000) (000) 

Ci~ CJ9W 10.000 •••••••••••••••••• IM.U8 211.7 1d.!lB 73.! -.<" Coant* .•••.••••••••••••••..••.•. 31.138 .... 0 1 .... 6.0- 32.778 
Sta_ 37 .... 100.0 .. · .. i;iOO "'n 37 .... AIl-a:::::::::::::::::::::::: : 27 ._ 

81.7- 30.000 

Total ......................... II •.• ... .. 1162.M7 .. .. ....... 
• ADn=tJoa W-.......... aad-nit .,.;,. ___ ..... ,.Ibe~ ..... 

iD Hew Yen: 8Ia&e. 
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portioua of the public budget, the opposite prevails in the diviaion 
of private expenditures. Figures are not available indieating wbat 
proportion of unitetion aetivities is financed by private m ...... but 
one can be we in IIIIIWIIing that it is relatively IIlDAil. EBlosive 
of private acavengera operating throughout some eities and in parts 
of othera, virtually all other me&DS of refuse disposal, atreet cl_ 
ing, and inspeetional lervice are publicly operated! The $1SO,-
000,000 expended by cities, counties, states, and other goTerllJlleD
tal unita for pnblic health activities, however, representa a very 
small share of the total, including pnblie and private expenditures 
for health. For eTery dollar provided from the publie treasury, 
private individuals spend $23.55 for medicine, professional 1erT
ICes, and hospital facilities.' 

The limited range of public agencies in the field of eommuni
eable disease control, improvement of child life, and food regulation 
may be attributed, in part, to the newnesa of the movemenL Con
sidering the few years that have elapsed since the birth of the aei
enea of public health, such changes as have oeeurred UIIIDle a new 
pOllition of importance. For example, Minnesota was the only 
State engaging in the production of vaccines in 1890. In 1929, 
twenty-oue atatea were manufacturing one or more biologicals. 
Prior to 1894 no state maintained a diagnOlltic laboratory; by 1915 
all but two of the atatea operated such facilities. The provision 
of clinical servieea is also of very recent origin. TnberdblOllis elin
illl were first established loeally in 19M. In 1928 there were 
appronmateiy 1,000 .. permanent" and 2,600 .. occasional" diag
DOIItiC or itinerant eliniea. .Ageneis establiahed to combat vene
real diaeaaea were virtually nnlmown before the World W n. In 
1931 there were about 850 being operated, in the majcrity of eases, 
by governmental agencies. .Municipal bGspitala ha.... recently 
expanded their lervices to ine\ude othera than indigent&. County 
governmenta have been especially aggrearive in expanding hospi
talisatiOD eerTiee. 10_ led the way in 1909 ad by 1919 thirteeD 

OIlJ1llCT 01' IIXPEN1lIT1l1lll 

".INO.Ml 17.' ..SoU." aa I 
......................................................... - ................................................... . 
~ .... -~ ...................................... . ..In.3ft 61.' 
P'QbUe eoalftlll"l...a_ ..................................... . • .... J:H , 
0... ...................................................... . I........ • .• ,.... ................................................. . .... lIf._ •.• 

. ~_.,_IIISl. ....... II ... _ 
• Pablle apead\_ ...,..-t u por .... of tile ~ ,..bIIe ... priq.t. 

.,.,..,ut .... lor ~tIo 1_ I&bIeo ia -... oppooila popl. 
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stateS had authorized the establishment of county hospitals.· The 
development of public health facilities is particularly noticeable 
in the case of county health departments. In 1910 a full-time medi
cal officer in a county health .department was unknown. During 
an interval of twenty-one years this situation has been materislly 
altered. Of 2,850' rural counties in the United States, 524 had 
established health departments under the direction of full·time 
officers.· 

1. Development of Publie Health in New York 

The positiolJ. of New York as a gateway to the New World cre
ated pressing problems of health conservation at an early period in 
the State's history. From a limited sphere of operations concerned 
chielly with establishing quarantine regulations, the category of 
health activities has now been expanded to include virtually all 
phases of health conservation, sanitation, and rehabilitation. Not 
only all aspects of health and sanitation have been made a part of 
the public health program, but all established governmental agen
cies plus ad, hoc instrumentalities have participated in some 
measure. 

LocAL IIEALTH AGENCIES 

Citiu.-The city is by far the most important health unit from 
a fiscal pdint of view as well as from point of time. Eighty years 
before a permanent local health organization was made mandatory 
throughout the whole State the city of New Yark had received leg
islative permission to establish administrative machinery to regu
late matters pertaining to internal sanitation.' Albany and the 
village of Brooklyn received similar grants in 1806 and 1824 
respectively.· Self-preservation had forced cooperative action in 
matters of internal sanitation prior to the authorization of health 
boards. As early as 1695 a member of the city council agreed to 
clean the streets for a period of a year for thirty pounds, thns 
establishing the first office of "commissioner of street cleaniDl\'.''' 
To claim the existence of anything like a modern t!eWer ByHtem in a 
city which did not have an abundant supply of water would, of 
course, be absurd. However, New York City did have an open 
ditch extending along Broad Street to the East River early in the 
eighteenth century. It is also true that the importance of main
taining and improving this utility was considered of sufficient pub-

• H. B. 1I00re, "Health and Yedical Prutiee, ~ -. SooiGl 'l'rmtl. (N .. 
'York, 1933). pp. 1083-88. 

oll>id., p. 1082. 
, z..tno., 1805. e. 31. 
OIl>id1 1806 ... 109; 1824, .. !!o1. In 1872 an iuquiry odru-ed to tweuty. 

four liIew York "'tim by the Amon .... Pabli. Health Aooociotioa TOI!'IMing the 
extent of their aetivit;.,. bronght • ~ from eleom. There .... bat little 
aetivity at thio time, exeept in Buffalo and New York C1tJ (Fairlie, n. 
C ... ~ of Ad .... _,;.". ... N_ Yorio SIG,., p. 12111 • 

• PetenoD, op. oil. P. 101. 



STATE AND Loc.u. ~TIONSHIPS IN NEW YORK 349 

lie importance to warrant the impositiono! taxes by the common 
council. The cities of New York now not only provide a network 
of sewers to carry refuse from the homes and industrial establish
ments, but have established plants in 160 municipalities for reduc
ing the materials collected to an, innocuous' and non-offensible 
form. W New York ,City alone has 'pending a sewage <iisposal pro
gram amounting to $300,000,000 providing for the construction of 
33 plants during the next decade. One of these placed under, con
struction in 1931, has a capacity of 180,000;000 gallons of sewage 
daily." The expenditures of New York City for 1931 amounted 
to over $44,000,000 for sanitation purposes," a sum in excess of 
the individual net governmental cost payments of nineteen states 
for the year 1931." 

Modern water supplies, the foundation of the health of a city, 
appeared in New York City and Albany about the middle of the 
nineteenth century.14 -Now some nine hundred municipalities and 
districts in the State have public water systems." The problem of 
meeting the ever-increasing demands made upon the available sup
ply of water in the cities presents as weighty a problem for the 
twentieth century municipality as it did for those of 1850. The 
imminence of a water dearth is now forcing the city of New York 
to develop additional sources of supply in the Delaware watershed. 

To meet these problems of internal sanitation and otherwise care 
for the health of urban dwellers, city governments of New York 
spent $74,798,000 in 1934.16 This figure represents 10.2 per cent 
of all maintenance expenditures and 8.2 per cent of the aggregate 
sum, including outlays and interest. The sum of $74,798,000 rep
resents 82.1 per cent of the total expenditures made by all govern
mental units for health purposes in 1934." In only two years, 
1925 and 1926, of the eleven-year period for which fiscal data are 
presented, has the proportion of the total expenditures for health 
borne by the cities fallen below: 80 per cent. ' 

10 Fifty-secona Annual Report of the Department of Health, 1931, Legis
lative Document No. 28 (1932), p. 236. 

11 Ibid., p. 238. 
12 A Four-¥eQIr (In,sh Summary of What the Oity Received and What the 

Oity E:cpended during the Years 1931 to 1931,- Inclusive. City of New.York, 
Department of Finance (May 20, 1935), p. 3. 

1S Alabama, Arizona, Colorado, Connecticut, Delaware, Florida, Georgia, 
Idaho, Kamas, Kentucky, Maine, Maryland, Mississippi, Montana, Nebra-ska, 
Nevada, New Hampshire, New Mexico, North Dakota, Oklahoma, Oregon, Rhode 
Island, South Carolina., South Dakota, Utah, Vermont, Washington, West 
Virginia, and Wyoming (cf. Financial Statistics of States, 1931, Table 2, 
pp. 40 fr.). 

14 New York City, 1834; Albany, 1850 (see Table 15, p. 95). 
15 Fifty-second Annual Report of the Department of H ealthf p. 235. 
16 See Table 17, pp. 106-7. 
11 See Table -69. 
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The expenditure of these f1mds is gene1'8lly under the eontrol 
of a 

board of health with a health oflieer, or a department of health 
with a health offieer <l.iftetly responsible to the mayor. IB 
IIOme eities the h ... lth organization has the status of a bureau 
in a department of public safety, with the health officer resp0n
sible to the commissioner of that department.' • 

All bnt four of the twelve eities of 50,000 and over are now served 
by full·time health offieel'L" 

Vtllagea GOld 'otIIIU,-The basie health maehinery prevailing in 
the villages and tOWDll grew out of an organization eyol~ to meet 
emergency aituationa and intended to be temporary in eharaeter. 
An Asiatio eholera plagoe prevalent in 1832 mo~ the Legislature 
to requinl nery eity and nIIage in certain named eounties to 
appoint a board of health. .Areas in these eounties not included in 
the bounds of any eorporate limits were to he under a town board 
of health eompoaed of the anperv1sor, Ol61SEdt of the poor, and a 
justice of the peace.. The formation of boards in other parts of 

11 ,.".,.. B_,,. '" 11_ r_ """ po. 8$. 
I.~" A_ ..,.... ., Me 110.. ' ttl • ....,., 11M, ~ Iloooo_, No. IS 11PS51. I'll. 

- '- '-. Go 133. 
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the State was optional with the town and village officials. Repeated 
needs for a loeal agency to cope with situations such as occurred in 
1832 led to action for a permanent organization for cities and vil
lages in 1850.21 The" matter of organization remained optional with 
the towns until 188522 when legislation was enacted making it man
datory for all towns to set up the prescribed form of organization. 
Even with the mandatory requirement, fifteen years elapsed before 
every village and town in the State was organized." 

The status of the village as a health unit was more definitely 
established in 1885 when the Legislature forbade the exercise of 
any jurisdiction over an incorporated village by the town board 
of health." It was also about this time that the broadening of vil
lage taxing powers in respect to health matters occurred. In 1875 
the village board was authorized to form a board of water commis
sioners. Twelve years later the trustees were to provide for sewage 
disposal for the village. Its classification as a municipal corpora
tion gave this unit of government authority under the General 
Municipal Law to establish hospitals in 1910. The construction 
of garbage disposal plants was recognized as a legitimate village 
function in 1917. Appropriations for pre-natal work were added 
in 1921, and in 1926 villages in W estehester county were permitted 
to engage in child welfare work." 

From a fiscal point of view, neither the town nor the village is 
important today. Town expenditures for health have never been 
in excess of 6 per cent of the total net expenditures for mainte
nance and operation throughout the period from 1918 to 1934. In 
1923 they" were as low as 1.1 per cent." They are similarly insig
nificant when compared to the aggregate expenditures made by all 
units for health purposes. The range for the period from 1924 
to 1934 extended from a low of 1.1 per cent in 1927 to a high of 
5.6 per cent in 1925. IT Expenditures made by villages for health 
purposes are somewhat more important relative to the aggregate 
net expenditnrea than is true in the case of the town. From 1917 
to 1934, a period of eighteen years, the percentage ranged from a 
low of 5.5 in 1924 to a high of 10.7 in 1934." Of the various agen
cies rendering health services, the village is more important than 
the town and has alternately exceeded and been exceeded by the 
school districL" 

Aa a result of the provision for consolidation" and the authori
zation of county health units in 1921" several of these minor health 

11 [b;4., eo 39..4. 
"lbid~ eo 270. 
21 Pvblic Bealt' ill NnD Yori Stale, p. 56. 
,.~. e. 270 . 
.. See Table 18, pp. 122-!3 • 
• See Table 8, pp. 44-4li. 
IT See Table 89, p. 350 . 
.. See Table 19, pp. 124-25 • 
.. See Tabl. st and Figure 111, pp. 3.>0-51 • 
.. lAvJo, 1915, eo 555. 
II Ibid., 1821, e. 500; d. -Ira. p. 354. 
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units have been abolished. Of the 535 villages in the State, 309 
operated aa independent health jurisdictions in 1931. Sixty-aix 
losl their identity when the four county units were established and 
160 more ceased to function independently when they beeame a 
part of a consolidated district. Similarly 76 towns were eliminated 
by the esta~liahment of county health units and 158 by consolida
tion, leaving 698 out of the total 932." 

The services rendered by town and village unite, with few excep
tions in populoua areas, are indeed meager. This limited offering 
of public health services is not 80 much due to lack of need as it is 
to paucity of resources and lack of sufficient volume of work to jus
tify the adoption of a comprehensive program and make provision 
for its execution. Practically all the smaller units have to depend 
on the services of part-time officials whose minimum compensation 
is fifteen cents per capita per annum in all places having a popu
lation of 8,000 or less," In 1930, su: towns in one county reported 
no health activities whatever for that year," 

Cou"ties.-The reeognized inability of the town and the village 
to carry on adequately the work of providing hospital facilities, 
maintaining analytical laboratories, conducting clinies, and pro
viding for inspection of food supplies has neeessitated the delega
tion of health activities to other units more suited to meet the 
requirements of the task imposed. Any effeetive health program 
must be developed on the basis of investigation and research. A 
State-wide system of laboratories is an indispensable ailjunct in this 
regard-indispensable in insuring a pure supply of milk and water, 
and in providing depots for the distribution of biologicals. The 
agency apparently most suited for rendering this service was the 
county. Accordingly, the supel'visors were permitted to establiah 
such agencies in 1908." The State embarked on a program of 
stimulating counties to expand their laboratory facilities in 1923 
by a system of grants.in-aid." As a result of these efforts, there 
are now 184 approved local laboratories. State aid is available to 
31 of these located in 18 counties and 6 cities. II 

At the time the State was directing its efforts toward curbing the 
ravagee of tuberculosis from 1908 to 1910, legislation was enacted 
making it possible for counties also to participate." The success 
of the movement is evidenced by the faet that while there were only 
two tuberoulosis hospitals in the Stala in 1907, there were 34 in 
1931," 

.. ""W'" Boom. '" N_ Y ..... Sta,., pp. T8-77. SiD .. u... data ..... 
<OIIIpllod Columbia and N_ loa ... adop\ed the ooanl1 woit plaa (et. follow· 
m, pall"l • 

.. ""WOo B"'~ I.e-. Ie3$, I !I • 

.. hWio B"'~ .. N_ Y ..... S,.,., P. 10. 
•• L_ 0.166. .,b .... 0. lI38, of, iafro. P. as .. 
1f'Vtr-flfCA ... ...., ..,... ., 1M D_ I_I 01 BMII" 111M. pp. U, 81. 
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The most signifieant piece of legislation 80 far .. augmeatinr: 
the importanee of the c:ounty lIS a health unit is c:ooeemed oeeurnd 
in 192L" This aetion made it possible for the c:ounty board of 
any c:ounty to et'fISOlidate part or all of a c:ounty into a health dis
trict under the direetion of a full-time health o1Doer. Ca~ 
was the fin;t c:ounty in the Slate to take ad'fUl1age of the 0Di1ka
tiOD law." Su1folk WIIS added to the c:ounty unit group in 19"28, 
Cortland in 19"29, Westehestn in 1930, Columbia in 1933, and Nas
sau eounty voted to re'rige i1s erganimtioD in 1934." It is interest
ing to Dote that in W estehester euunty the villagoes have been &Om
doning their independent efforts in favor of the larger unit.. 

During the first y"u thNe tilJ~"t'S ",W to abolish tb"ir 
local hp,alth boards; during the 8e'eond year four 01 hpr tilJa,.,"fS 
took similar ""tion and White Plains, a ~j1y of 38,000 popula
tion, eleeW to enter the County Health District and delpgahl 
its health functions to the county." 

A further ineentiw to the adoption of the eounty as a unit for 
health administration WIIS made effeetive in 1923 by oft'f!!'inj!' gnmts
in-aid to c:ounties." The nmge of Purpo!IES for 1I'hieh aid will he 
approved by the Slate eommi.'<Sioner of bealth is very wide 80 ~ 
as the projeets presented lIS a basis for the subsidy have beN'tofore 
been undeveloped. For eDJDple, aid has not been granW for 
tuberenlosis sautoria on the ground that this WIIS an established 
eounty health serviee." 

The development of health polieies in areas under the eounty unit 
plan rests in the hands of an appointiw board of _ memhen 
plus one for each additi<mal eity electing to 1l!Ie the _ ,ices of the 
c:ounty. The personnd of the board must eonsist of one memher of 
the board of snperrisors and three Iieeosed pbysieians.-

Numerous bealth activities are eommon to the eountie&. Fnr 
enmple, in Cattaraugus <'Ounty, the program includes tlebool health 
service, n1l1"Sing, tube."ulosis eontrol, Iabl>ratory !IIT1'iee, eare of 
erippled "hildren, milk inspeetion, in"P"'diOll of ..... rer supplies, 
and an improved system of reporting vital s1at:isties... The impor
tanee of the eounty .. a unit providing nursing .,. lite is indiran!d 
by the fad that out of a toW of 000 n1U'!leB m1ployed up-State 
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by public agencies, 40 are employed by county boards of health 
and 97 by county boards of supervisors." 

New York county governments expend appro:r:imately five mil
lion dollars annually for these various health purposes." In 1934, 
this sum represented 4.3 per cent of net expenditures for current 
county purposes and outlays. During an interval of seventeen 
years (1917-1934) county expenditures for health have increased 
6.3 times. Other expenditures have, however, been sufficiently aug
ment~ to make the relative position of health expenditures 8Ome
what less important in 1934 than in earlier years. Beginning with 
a low for the period of 3.2 per cent, the relative position increased 
to 6.1 per cent in 1920 from which time health, relative to other 
functions, has experienced a somewhat steady decline. From a 
fiscal point of view, the county is the most important loeal health 
unit with the exception of the city. County expenditures relative 
to all funds for health purposes supplied by all units of government 
ranged from 4.5 to 6.3 per cent for the years 1924-1934." 

O'".r govtNlmt1l'al agc .. ric.s.-Ewu before the time of regular 
medical inspection, the school system was looked upon as an impor
taut adjunct of the public health system. A curriculum ealling 
for COUrst'll in physiology and hygiene was certainly not without 
ita influence in shaping the ideals of the oncoming generation with 
respect to standards of personal and public health. Within recent 
years, however, the school has ceased to be merely an expository 
&¥eDty and haa instead become oue of the important operative 
health units. . 

Beginning .... ith a ~uirement in 1860" that all school ehildren 
should be vaccinated and the more I"@Cellt ~uirement in 19130 
that medical inspectiou should he provided in all school units, a 
rather comprehensive set of health activities is DO .... prescri~ by 
la..... Standards have beoen set .... ith respect to personnel, furnish
ing of certificates of health, medical inspection, tests of sight and 
hearinR, exrlnsion of un"""ified pupils, care of handicapped ehil
dren, and State aid tor such children." Sin"" 1913 the depart
ment of education has been responsible for enforcement of the p .... 
,·woos relati'"1! to public school health, an ~ncy made pnissant 
throul1h its authority to withhold State aid when legal provisions 
are not romplied with." 

In attempting to reduce the disparity between the health services 
rendered in city ... hools and those available in the more than 8,000 
one-teacher schools, ronnty ... hool hygiene districts were author
iRd in 192-1," Thus far this form of organiation has been adopted 

",w.. p. 165. 
.. ~ T.hI. 14. pp. M-35. 
.. !'oN T.blo .... P. ~ 
QIA_ ... ~ 
.. 'Wo. .. 41:17. 
II II1II __ Lew, II Iill-H, 1-. 1211-11. 
.. 'hi., • 57&. 
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only in Ontario and Cattaraugus counties." Outaide the larger 
school systems, most of the districts of the State are dependent 
upon the services of part-time health officials. 

There are about 1,300 rural school medical inspectors, prac
tically all of whom are local practicing physiciana and about 
80 per cent of whom are also town and village health officera. 
They usually are paid on a fee·basis for the school medical 
inspections, the fees ranging from 25 cents to $1.00 per pupil. 
Often the school hoard lets the contract to the lowest bidder 
with no regard to the character of the examination rendered. 
Careless and superficial work is the rule for this inadequate 
fee, although there has been a gradual improvement through 
the years. 01 

The commission on public health also gives a concise statement as 
to the status of nursing service provided in the public schools. 

The State expends about one and one·half million dollars 
annually for school nursing, or nearly $LOO per pupil. 
Approximately 700 school nurse-teachers are employed, includ· 
ing both full·time and part-time workers. There is, however, 
practically no school nursing service in the rural districts of 
25 counties." . 

The extent of school health activities is further indicated by the 
fact that in the rural districts only 37 dentists are employed, gen· 
erally on a part-time basis." 

In spite of the fact that school units devote less than one per cent 
of their total expenditures to health services, the aggregate is suf· 
ficiently large to make this agency exceed the fiscal importance of 
the town and at times the village as well School district expendi· 
tures of $2,586,000 for the year 1934 represent an increase of 210 
per cent over 1924." 

The establishment of sanitation utilities and the rendering of 
various services of direct concern to the public health have been 
delegated in some instances to ad hoc agencies. Towns were per· 
mitted to establish sewer districts in 1901,'" garbage and ash 
removal districts in 1925," and under the general district la ... of 
1926 any interested group conId petition for the organization of 
a district intended to benefit the general health and welfare of the 
community." Incinerator districts were specifically provided in 
1930." More recently all towns outaide incorporated areas were 

.. _Ii<> god'" .. N_ l"orI: B"."" p. 304-

.. nu., pp. 806 f. 
II lI>id., pp. 310 f. 
-nu., p. 31l!. 
.. Cf. Table 69, p. 350 • 
.. u-, ... 348. 
0I1l>i4 .... 476 (eertaiD -...). 
-nu., ... 470 • 
.. nu., ... m.. 
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permitted, on petition, to form districts for the removal of garbage, 
ashes, and mow." 

STATE HEALTH ORGANIzATION 

The degree of State influence brought to bear on the formation 
of the local health organization described in the preceding pages 
and the extent of fiscal relationship growing out of health activi
ties of common concern to the State udthe localities have varied 
widely from time to time. ,The State has moved from a r6le of 
passivity to one of positive aggressiveness, from the limited range 
of activities associated with contagious disease control to the broad 
field of therapeutical medicine. It is rapidly becoming an important 
operative agency and is at the same time attempting to stimulate 
and supervise the work of local governments. 

From the time of the Dutch down to approximately 1805 the cen
tral government made no special effort to prescribe, stimulate, or 
regulate local health activities. Such action as was taken pertained 
to the inspection of veasels infested with pestilential diseaaes.·· 
With the opening of the nineteenth century a new policy was inaug
urated with respect to the allocation of responsibility for health 
activities. The first indication of this shift occurred in New York 
City in 1805"' when the powers of the State commission were trans
ferred to the corporate officials. Albany received a similar increase 
in local autonomy in 1806 and the village of Brooklyn in 1824." 
A universalization of this policy came about in a wholly opportu
nistic fashion. In attempting to devise an emergency organization 
to cope with a plague of Asiatic cholera. privileges or duties as 
imposed on New York City" were extended to all cities, villages 
and towns in specified counties of the State and other sections might 
el~t to take advantage of the provisions of the act. to 

The State made no attempt to supervise the work of the local 
hpslth ol'fl'8JliBBtion evolved out of the temporary legislation of 
1832 until the establishment of a State board of health in 1880. n 
One of the first efforts pnt forth by the board was to overcome the 
tardin_ on the part of the localitiee to establish health organiza
tions. Supervisory powers were expanded in 1885n 80 that local 
boards were required to use pr.wlribed forms in the reporting of 
vital atatistios, to report data relative to infectious diseases, to sum
mon local hoards for conferences on important matters, and by man
damus artion to eompel local boards to perform their prescribed 
duties. Supervisory powers were further eztended in 1886 when 

.. , ...... IIISI ... SIll ( ...... _I dl.tri<ta ia _laiD I .. , .... oaI11 • 
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all villages proposing to build sewage systems were required to sub
mit plans to -the State board of health.,. The culminating act with 
respect to the formation of loea! boards appeared in 1893 when the 
central government was empowered to establish a loea! board in 
event the respoosibility was not assumed loeally." 

Within the period from 1890 to 1935 two tendencies are to be 
noted: first, one on the part of -the State to become an operative 
health ageney; and seeond, one to create a new line of relationships 
with 'the loealities, especially the rural -mons, throngh extended 
supervisory powers and by sharing a portion of the fiseaJ. bnrden 
incident to realimtion of these new objectives. The assumption by 
the State of fnll finaneial responsibility for the eare of the insane 
in 1890 has been pointed ont previously. n The nen activity to 
be engaged in directly by the State was cancer researeh. In 1898, 
an appropriation was made to assist in organizing a laboratory at 
the University of BuJfalo to study the eause and possibilitiea of 
cancer cure. r. Two hospitals were established in 1900-0ne for 
the rehabilitation of crippled children and another for the treat
ment of tnberenlosis." The importance of organi7.ed researeh and 
an adequate supply of biological prodncts in an effective health 
program caused the State to nndertake the manufacture of certain 
serums in 190L TO Publie health education became a funetion 
of the eentral government in 1913." The objectives to be achieved 
through its efforts were the dissemination of eurrent scientifie infor
mation relative to public health and the crystallization of public 
thinking with regard to health problems. The department '. 
expenditures were $35,519 for the year 1934." In 1913, New York 
established the first division of child hygiene in the United State&.· 
As a result of Federal appropriationa nnder the Sheppard-Towner 
Act (1922-1929) and increased State appropriations, the work has 
been expanded until in 1931 the staJf consisted of ifty-one mem
bers-<rix physicians, twenty-five n1Jl'lleS, a nutritionist, and a dental 
hygienist... ' 

In addition to these _rious activities nndertaken directly by the 
State, the years after 1890 are marked by the development of a new 
concept of joint responsibility devolving upon the State and ita 
minor subdivisions. These new relationshipa are to be noted dlie6y 
in a modi1ieation of the State administrative organization ill a .... Y 
to direct more effectively the work of the local IIeaIth units and the 
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adoption of a grants-in-aid program_ The revision of the health 
law in 1913" marks the beginning of many of these readjustments. 
As a result of this act, the State is now divided into fourteen sani
tary districts and an officer assigned to each." These officers are 
specifically directed to represent the State commissioner in the local 
districts, secure enforcement of the public health laws, supervise 
and stimulate local health work, hold conferences with the local 
officials, adjust jurisdictional difficulties, and assist local officials 
in communicable disease control II Their efforts .. have been 
responsible for a considerable part of such degree of effectiveness 
as local health programs have attained, particularly in the smaller 
villages, and in the rural districts.' ' .. 

One of the moet recent innovations with respect to this newer 
concept of State and local health relationships is found in the all()
eating of State funds to the localities for various objects in the pub
lic health program. In 1923" the State department W88 permitted 
to reimburse any county up to one-half of the amount expended 
locally for approved hospital facilities, clinic headquarters, or pub
lio health purposes. 

Among projects approved for state-aid in 1931 are the 
county health departments of Cattaraugus, Cortland, Suffolk, 
and Westchester counties which obtain $194,197.50. In addi
tion, 35 counties receive aid for public health nursing and two, 
Monroe and Warren, for milk and sanitary inspection. Aid is 
given to county hospitals in Lewis, Wyoming and Greene 
counties, and 15 counties receive financial help from the State 
in the establiahment and maintenance of preventive clinics
commonly tuberculoeia, infant welfare, or the administration 
of toxin-antitoxin." 

In the aame year specifio provision was made to grant aid to coun
ties and cities maintaining approved laboratories." As much as 
$2,500 might be given toward initial costs, and one-half the yearly 
maintenance costs of each laboratory, with $7,500 aa a maximum 
grant. Eighteen counties and six cities now maintain thirty~e 
approved laboratories." Since 1916 the commissioner of education 
haa had authority to apportion to cities and aehool districts one-half 
of the amount paid for physical training teachers. II In 1924 
arran~ments were made whereby the Ststs would bear one-half of 
the aalary of a director of a hygit'ne distriot. n Also the Education 
Law waa modified in 1926 eo that handicapped children discovered 
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by the children's court or the departments of education and health 
would be cared for jointly by the State and the county." Provi
sion was made in 1901 to indemnify farmers for cattle found to be 
infected with tuberculosis." 

2. Development of Centralized Controls 
Tbe development of a Wstrict organization designed to direct the 

health activities of the localities and the adoption of the principle 
of grants-in-aid to supplement local revenues, inevitably result in 
the establishment of numerous rules and regulations. In some 
cases these regulatory devices are very far reaching, as in the case 
of legislation requiring the constructiou of sewers, water supplies, 
and hospitals regardless of the local fiscal implicationS. In other 
instances they may amount to nothing more than giving advice to 
loeal health organizations as to standard practices in matters of 
public sanitation, clinieal practices, and selection of personnel. 

Among the regulations belonging to the first-mentioned category, 
are those mandatory in character. For example, the State names 
the minimum salary to be paid to loeal health officers," may order 
municipal corporations to construct sewage treatment plants neces
sary for the protection of potable water supplies," requires cities 
of the first and second class to conetruct free public baths in accord
ance with the instructious of the loeal boards of health, Of provides 
for medieal inspection of all pupils in the State except in cities of 
the first class,.· imposes upon each county and city the responsibility 
of providing facilities for the treatment of persons suffering with 
venereal diseases," and obligates every county having a population 
of 35,000 or more to establish a county hospital for the treatment 
of tuberculosis, unless the county has some other institution 
approved by the central government.'oo 

Another class of regulatory device of ouly aIightly less signifi
cance in its tiseal implications is that of rule making. In this 
regard each locality if it is to be entitled to State aid must follow 
plans of construction, install types of equipment, and maintain a 
standard of workmanship of sufficiently high quality to secure the 
approval of the commissioner of hcalth.'" Tbe tiseal decisions of 
a locaIity with respect to expenditures for health may be further 
modified by the exercise of ordinance-making power by the eentral 
government. For example, the sanitary code developed by the 
publie bealth council and approved by the commissioner of health 
supersedes all local ordinances inconsistent with it. toO , 

.. n;4., If 1211-12-
NL_.e. 321 . 
.. Public Hoolt. '-", I 21. 
N n;4., t 76-.. 
IIC ... iU'. C __ I...., 1130,25:121. 
II Bdu<:uliooo L_, t 670 • 
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The State may frequently modify the fiscal procedureS of a local 
unit of governmeut by requiring that local undertakinge meet the 
approval of the State department. These regulatione were first 
imposed ae regards the construction of sewer systems. ••• This pro
vision, considerably augmented since its original enactment, may 
have important fiscal repercussions. All plans for sewer construe. 
tion or exteneion, or the establishment of waste treatment plants 
must be approved by the State.'" No State aid is to be given to any 
local laboratory unless the area of the district, the site,design and 
conetruction of the buildings are first approved by the State com
missioner of health.'·· 

There are several devices opeu to the State which are particu
larly effective in securing compliance with regulatione promulgated 
by the Stste department. The first of these is that of substitute 
administration. When a local board fails to appoint a qualified 
health officer, the commissioner may exercise such powers or if he 
so elects may appoint someone ae his representative.'" The State is 
further able to exercise control over local policies by reserving to 
itself the authority to prescribe qualifications for nurses and local 
health officials.'01 Further, local health officers coming into con-
1liet with the local officiala in carrying out the mandate of the 
central office cannot be removed uuless such action hae been 
approved by the commissioner. In event the local appointee is 
not performing his duties in a manner satiafactory to the State, 
be may be removed by the commissioner for caose.'" 

The State maintains a cheek on the fiscal operations of the local 
units 80 far ae funds are concerned in which it baa a special interest. 
The county treasurers are reqnired to file a report with the State 
aetting forth in detail bow the funds received from the State were 
expended. amount of funds supplied locally. and the disposition of 
unexpended funds.'M 

The giving of advice, the least positive of all the foregoing cate
gories, is not without its fiscal significance. Loeal aetione may in 
some inetanoes be influenced quite ae much by the proper type of 
persuasion as would be true if mandatory provisions prevailed. 
One of the duties im~ on the commissioner of health is that be 
shall submit to municipal authorities recommendations as to the 
establishment of bospitals for contagious diseaaes and offer suggs. 
tiona as to the diseases to be provided for and the extent of the 
eervice oft'ered.llI 
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3. The Economies of the New York Health Program Analyzed 

The local health organization may be subjected in many instances 
to the same uneconomical practices so generally observed in the exe· 
cution of other leading governmental functions. The personnel, in 
many instances, is not properly qualified .for the duties it should 
reasonably be expected to perform; numerous agencies overlapping 
geographically are engaged in performing services that might better 
be coordinated as a part of the general health program; levels of 
government having neither the personnel, resources, nor a suffi· 
cient number of subjects to warrant the maintenance of even a per
functory organization are charged with health responsibilities. In 
the last analysis the most obvious diseconomies grow directly or 
indirectly out of attempting to meet the requirements of a modern 
public health program with governmental organizations designed 
to serve the needs of an essentially bucolic society. 

AGENCIES DETERMINING LOCAL HEALTH POLICJES 

One of the greatest impediments to an effective public health 
organization is the existence of numerous boards clothed with 
powers of policy determination. Consider first the case of the 
town. In this unit health policies are determined by the town 
board111 serving ex officio in a health capacity. Deducting from the 
932 towns in the State those units abandoned as a result of adopting 
the county plan or eliminated through consolidation, there still 
remain 698 town health units. llZ There are also connty boards of 
health 'in four counties, thirteen boards of tuberculosis hospital 
managers in as many counties, fifteen boards established for the 
management of county laboratories, thirty-seven county public 
health nursing committees, two boards set up for the management 
of county general hospitals, county committees for the inspection 
of milk in three counties, and county school hygiene committees in 
two counties.''' Summing np all these local agencies, one finds that 
there are 1,284 separate boards determining the policies to be pur
sued in conserving the public health of the State. If it were not 
for the fact that the State, through its distriet organization, exerted 
a positive influence in unifying and directing the efforts of these 
numerous bodies, the possibility of attaining any comprehensive 
health objeetive would indeed be remote. Attempts were made to 
eliminate a part of the agencies by provision for consolidation in 
1915 and county health units in 1921. .. Consolidation bas taken 
place at a diminishing rate sinee the law was enacted in 1915, and 
except in very few instances no improvement in serviee has reeulted, 
because of the nnwie1diness of the arrangement." ". 

111 Composed of the snpervieor, clerk, and justieee at the ~. 
111 P"blio HeoUA .. NetD Yori: Stote, p. 77 i cf. bpr., P. 353. 
m 1""1., p. 88. 
lU Ibid., pp. 77, 79. 



STATS AND LocAL RELATIONI!HIPS IN NEW YORB: 363 

UNIT COSTS 

As a result of attempting to maintain health organizations in 
uneconomically sized units, costs are disproportionately large and, 
in spite of the higher unit cost, the service is inferior to that pre
vai\ing on an average thronghout the State. A recent study of 
local health costs in New York shows, for example, that in Hamil
ton county (population 3,929), the per capita expenditure for 
health waa $3.46, yet they had only seven public health officers, no 
nurses, and did not maintain a county laboratory. On the other 
hand, Monroe county (population 95,749) provided nineteen pnb
lie heaijh officers i nine nurses i spent over $41,000 for nurses, 
clinics, and inspectors i almost $11,000 for county laboratories i and 
the per capita cost waa ouly sixty cents.ll6 

The commission in its study of pnblio health in New York pointed 
out that" 24 counties, most of which have a population of less than 
35,000, cannot afford to establish local sanatoria, nor would it be 
economical to maintain such institutions if they were estab
lished. "... It waa pointed out further that the small asnatoria are 
forced to rely on part-time medical service, and cannot economically 
maintain even the minimum standards withont encountering inordi
nately high unit COBts. 

QU&LlTT OP PJ:IISONNEL 
As great aa is the' need for trained highway officials, for welfare 

workers with a broad appreciation of social problems, and for 
assessors with a full meBSure of sound judgment and a comprehen
sive nnderstanding of market values, it is probably far more 
important that those charged with responsibility for guarding the 
public health should be carefully selected and afforded the best 
training available. Other services may get along somehow with 
personnel IIUU"ked for its incompetence ..... hile a poorly administered 
publie health program might fill the graveyards with its victims. 

E"en if the rnra\ health officials were superbly qualified for their 
positions. the present scale of compensation could elicit ouly a por
tion of their energies and interests. Practitioners in rural com
munities eould not possibly devote much of their time to problems 
of public health unless through public spiritedness they were wil
ling to contribute a portion of their personal fortunes. This limits
tion is again a product of dependence on a IIOvernmental unit 
}lOIlSl'SSing neither adequate resources nor a sufficient number of 
subjects O\"t'l" .... hich to spread the costs. lu cities, towns, villages 
and oousoIidated health districts .... ith a population nf 8,000 or less, 
the minimum eompensation is set at fifteen cents per inhabitanl'" 
The eomp<'nsation may. however. actually be smaller than the legal 
minimum if the physician agrees to serve for a smaller sum. lu 
Mr. Ilaag 'a study of IIIPventy-one New York towns, it was found 
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that for 1930 the average annual compensation of the health offiee1'8 
was only $189.118 

Dependence on part·time health officials is an eqoa1ly great hand
icap. In most instances local health ofiiciaIs look npon their public 
health duties merely as an anxiliary source of income when private 
practice is slack. The sitnation in New York as regards the status 
of health personnel is covered adequately by the New York State 
health commission. 

Ontside of the State Department of Health, local tnhercnlo
sia sanatoria, pnblic health laboratories, city school systems, 
eight city and fonr county health departments, there Ire prac
tically no physicians employed on a fnll-time basis in public 
health work. Of those employed on a part-time basis more 
than half have had no special public health training. lUI • 

DIvIsION OP LABoR 

Specialiution of personnel and institntional facilities is partie
nlarly important if the maximnm economies and benefits are to 
be J'eAllized The care of tnberenlosia patients, the treatment of can
cer eases, checking the spread of venereal disea _. the rendering of 
pre-natal services, or even the more common oral health service
each requires specialized personnel and eqnipment.. In some of 
the eases mentioned it is virtnally indispensable, and in othen it is 
desirable. Speeialiution of either personnel or facilities is only 
possible where the agencies providing health services are of snffi. 
eient size to insure the necessary volume of work. 

UNIPICATION OP IIBALTll ~ •• 

Another eharacteristie of pnbIie health work significant in deter
mining where administntive responsibility shonld be lodged is found 
in the necessity for nnified action. The nrgency for a health organ
ization responsible for all phases of health work is elearIy evidenced 
in many phases of activity. Witness how this problem is related 
to lin effective campaign directed against the disease of tnhercnlosis. 
The best resnlts can never be achieved so long as the agency main
taining the institntional facilities has no supervision over dis
charged patients. Similar disadvantages of decentralized respon
sibility are particnlarly evident in earing for the heaItb of &chool 
ehiIdren. School superviso1'8 and nnnes are charged with the care 
of the pnpil's health only dnring the hours of school attendance. 
However effective the work of the &chool official is, it may all be 
negated by the failnre of local health ofiiciaIs to carry the health 
program of the &chool into the homes of the pnpiIs. Centralization 
of puhlic health fnnetions in the hands of a single agency is fnrther 
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desirable in that cooperation between private health agencies can 
be more easily developed, and the efforts of agencies with closely 
related and in some instances overlapping fnnctions may be coor
dinated with tbe general plan of the health department. Synthe
sizing those aspects of welfare work related directly to the public 
health program is especially desirable. 

STATB OVERSIGHT AND ASSISTANCE 

If the requirements imposed on the localities by the State with 
respect to health matters may be taken as a measure of the central 
government's interest, this function stands well to the fore. The 
State names the minimum salaries to be paid to local health officers, 
prescribes the facilities necessary to protect potable water supplies, 
requires the construction of public baths, imposes an obligation on 
Bchool authorities to check the health of school pupils, mandates 
to cities the checking of venereal diseases, and requires certain coun
ti ... to provide hospitala for tuberculars. In addition to these 
.. must" provisions, the central government is also interested in the 
development of county laboratories and other phases of health con
servation not commonly enf!"llged in by local governments. 

Great as the interest of the State may be, in no instance does it 
stand ready to meet the full costs· of the program considered as a 
tolerable minimum. The central government believes that the 
BBlary of publio health officers should not fall below a given figure, 
yet the whole of the burden incident to meeting this requirement is 
imposed on the localities. Certainly, general interests require that 
potable water supplies should be guarded from pollution, but there 
may be numerous instances where provision of adequate protection 
may impose burdens out of proportion to that warranted by the 
local situation. The State BBYS that certain local governments must 
provide free public baths, yet takes no step to supply revenue 
ne~essary for their construction and maintenance. Expansion of 
the hMlth program may be wholly desirahle, but it is indeed doubt
ful whether the Stat.e should impose the portion of added burden 
on the localities as is now done through a system of percentage 
f.lT8Ilts. If iunovations are eonsidered desirable by the eeutral 
government, let it finance 8U~ expansions to the atent of its 
inttorest, leaving to the localities the privilege of expending its fnnds 
otherwise or supplementing the activities of the State in a way to 
equate marginal aocial BBtisfaction. 

Another .... aloum in the prevailing system of State grants is that 
"need" is in no wise taken into account. Among the many fune
tiona of governmeut there is none where this eleml'llt should be 
more seriously eollsidered. Not ollly is it desirable from a aocial 
poillt of new that funds available for public health p1ll'poSeS should 
be allocated where most urgently needed, but the availability of 
statistics dealing with death and disea..<oe facilitates the determina
tion of sub-standard areas. In Table 70 sel~ eonnties haft been 
ranked aceording to the number of infant deatha per 1,000 of the 
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TABLE 70 
IJII"AJIIiT Di:AM RATZS "' RURAL CoIlllUJO'l'fBB AlfD Paa CAPITA &rAft Am ros 

HEALTH m SZLlICTIID Nzw You Co1Jlf'TIZ8, 1932· 

n.A.'I'RB P .... 1.000 &rA'ft 
JDAJIT PoP'ULATlQ • Am Po C.AI'ft',,· 

COUNTY 

Rate - Ceo .. 

Clinton. ....••.••••.•••.•.••••.•••••.•••••••• 1 
yatM.... ......•.......... ...•. ......••..... 2 
Wubington....... . ...••.... .... .... ....•...• 3 

88.0 I' 10.M 
83.7 • 26.47 
73.8 I. .... 

Herkimer ....• _.................... •••••••.•• 4: 
Rockland •••••••••.•.•..•.•••.••.. _.......... 5 

72.2 ...... if .... 5: • 71.8 
TIOga.................... ................... 8 
EMex...... ....•... ......•••... ......•. ..... 7 
Greene...................................... 8 

70.9 ...... is ... ·;;:30 
".8 
07.' II 11.824' 

OewEiRO················ •.•... _ ....... _._. _.. I) 
Schoharie ..•.•••......•.•••••.•.•.••.•••••• , • 10 
Beneaa.............. .......... .............. Jl Lewis....................................... 12 
Suffnlk..... . . .... .. .......... ....•......... . 13 
Dut.eheaa. •. • . . . • • • • • • • . •• • . . . • • . ••• • • • . •. . • • 14 o.an........... ...... .......... ........ ..... I. 

00.7 .. I. .. 
00.1 I' 11.19 
67.8 I. •. 00 
52.8 I 83.63 
52.' • ..... 
61.2 .. 7.38 
61.1 20 ..00 

Ulster....... .••.........••.•.•...•.......... 18 Madison.................................... 17 
Fultou........ ..... ...... ...... ............. 18 

".7 ·······7 '''i,:,i .... 
48.' S 18.as Putnam...................... ................ 19 

ltlontgomery... . . . . . • . • . . . • . . . . . . • • . • • • . . . . • . 20 
~ ..•••••••••...•.•••.••••••.••••••••• 21 

" .. ·······0 ... i,:2:i ".0 .... • 38.10 
Westchester................................. 22 
Chemung .•••••.....•••••••••.••.••••••••. '" 23 Onoodap................................... .. 
8entoga.................................... 25 

35.7 6 21." 
30.0 · .. · .. Ii ···TOi 29 .• 
29.' 10 12.84 

Niapra.... ......•.•...•.•.......•.••..•.... 26 28.3 I. .... Albany...................................... "r1 
Cayup..................................... 28 .... .......• ···ii: .. 23.1 
Broome. •..•• •••. ••••••.••••.••.•. •••••. .•••.• 29 21.0 

• eo_..teeted oJ_t<Iy ~.t.et; .. 1 ~ 
.Pi/IMnIA Ceanu olIN Uft'iI«j • 1930, p~ Vol. m. Put rr Tab_ 11. D. pp. 

H8 6; Pi/t7t-4ltirtl A.,...u IUporl 01 1M &ale Dwp&' "" ~ HfttJMA. 1932, 11,181. 
• Sta&e aid for bealth and laboratorieB .. ~ in AlUIuallUpono/tA. Ctnlt'J1b"oIhr, 1032, p. uY. 
• Eulmi,.. of 150.000 for capital oulIq III b«:apiWl 1 cwtioa W. ~ A--' ..,." 
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infant population.no Against these data, figures have heen included 
showing the amount of State aid expressed on a per capita basis. 
Clinton county ranks first with respect to the number of infant 
deaths per 1,000 of the population falling within the same age 
limit, but twelve counties received larger per capita grants for pub
lic health purposes. In contradistinction to this situation, Lewis 
county received the largest per capita grant, but there were eleven 
other counties with higher death rates. The grant to Lewis county 
of sixty.four cents per capita was six times larger than the amount 
received by Clinton, although the dcath rate of the former was only 
sixty per cent as great as that prevailing in the latter. 

H there is any matter ::hilt should be of concern to the State, it is 
correcting those conditions gi,1t'g rise to infant death rates four 

no It is Dot for a moment BU~ted~ lliat tbis one farlor is an an-eomJ?ft"' 
bensift meuure of "need.. StatUti .. OIl other d~ ............. 10 medieal 
treatmeDt, and ~ covering other age grou~ obwld ..... lie illeladed. 
Data 81I<h .. day. loot from i_ would be eopecially doairable. 



timea greater in lOme regions than in others. As general as the 
interest is, the State has eh ..... to make its aeIion eonlingm.t upon 
the dispoorition of a giY1!Il loea1ity. A poliey of this eharaeter 
abonld be abandoned forthright in fnor of one defining a tolerable 
nnge of bealth apenO'llee and JMking pnJrision for funds ade
quate to guarantee aehievement of establisbed objeetnm. 

4.. Stato-llide Probleom ~ in C.., w"i+. with Milk 
and II aiel' Soppliea 

}'inalIy, eentral-loeal bealtb relatiousbips are maladjusted in that 
the State bas refused to assume full responsibility for those pbases 
of bealtb eoDSerYation 80 extended geognpbieally as to defy the 
dorta of any lonl jurisdktion. Ccms:ider in this eonneetioD the 
problema ilu!ident to guaranteeing an adequate supply of pure milk. 
WbO'll properly bandied this liquid is one of the greatest body 
builders. On the other band, if sobjeeted to filth and eareless 
bandling it P' m poImtialitiea of the most ruthless d ... trvyet!L 
New Y ort City requiree appronmateiy two and tmee-quarler mil
lion quarta of milk for ita daily eonsmnption.... The alent of the 
abed required to foroisb this sopply is shown in Figure 20. In 
1932 it required ten eotIDties to soppl,. approximately ono-balf of 
the DllllIt shipped from within the State to the metropolitan 
JMrtet.... To provide the total amount required. the soppl,. of 
praetieally every eounty must be tapped and in additioo milk must 
be brought in from parta of six atatea and two foreign p...mr-s. ... 

Whether this TaSt quantity of milk produeed within the State is 
fit for hlllMD eonsamption d .. penda upon the nature of the ratioDs 
~ to the l,370.000 miIk-produ~ing eDws,'" the sanitary eondi
tiona existing on M.OOO farms,'" the eleanIiness and ad.-quary of 
equipment in bundreda of IoeaJ planta, and the suitability of the 
motor tro~1It and rail faeilitiea traDsporting the milk to the final 
JMrtet. Problema of this ~ter are obvioas1y beynnd the pMY
iDee of a lonl ~ftrIl1IlmtaJ unit. The State, nuder the .... itary 
f<ide. enforeea mftlSUl'l!ll of sanitation outside the eity of New York. 
Yet the eity of New Y ort linda it deaira.ble to inspeet the pointa of 
prod~tion and marketing iD the rural regions. Othn eities of the 
State iDterested in problems of health and able to lieu the ecI8t8 

... lropwt ., ,~ J_, 1~1iw ~ .. 1 __ ... • 111: 
"....".., ~_ ~t No. 114 0-1. ,.. a ne N .. y_ 
-...po/ilaa __ ftq11i __ .ill ... ~ ne ___ of N .. 
y_ City io •• 1.7 pol' _t 01 ~ ~ iarhodN ia ~ aartft. 
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&.La ............ Ot-. 
,. '"'- ... _ .... Caa..ti<wt. ......... V k __ Now _ 
~ ..... V..-l .... ~ ___ . of 0. __ q..-. ' ....... of 
'u J .... L.,,-.- o.--otcw .. I ..... tile •• '-' (I_I. 
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follow the pattern of this city.'" Clearly, duplication of efforts 
just described should be obviated. Not only shonld the duplication 
of effort be made unnecessary, but every urban community, regard
less of whether it is able to support an independent inspectional 
staff should have a wholesome milk supply. The ramifications of 
the milk market are of such a character that any degree of control 
to be effective must be administered by the government having the 
widest territorial jurisdietion. The standards here established 
should be sufficiently high to satisfy the most meticulous com
munity. 

The problems incidental to water supply are common in many 
ways to those just discussed regarding milk. Water is indispen
sable to the existence of life; it provides a medium for numerous 
harmful bacteria; and the supply for urban regions must frequently 
be brought from remote sources. As some cities have been able to 
guarantee a reasonably pure supply of milk by establishing elabo
rate inspectional systems, so a city using surface water sources may 
operate its own treatment plants. In providing pure water two 
avenues appear to lie open. The task may he left to the localities 
in which event every city and village dumps as much of its refuse 
on its neighbor as is possible, and in turn builds purifying devices 
to protect its own populace. Disregarding the disastrous effect of 
certain wastes on fish, water fowl, and plant life, any plan for the 
elimination of sources of pollution has greater rational appeal than 
one of protective purification. The great majority of the urban 
communities is confronted with problems of potential stream pol
lution.... To indicate the nature and extent of these problems 
New York City may again be taken as a case in point. The con
sumption of water in this metropolis has now increased to where 
the daily d~mand is in the neighborhood of 900,000,000 gallons.'" 
To provide this amount it has been necessary to tap three water
sheds, construct as many dams, and provide an elaborate system of 
tunnels, Bub-stora~ facilities, and aerators. The area required to 
provide this supply of water is shown graphically in Figure 21. 
To protect these supplies of water, "the city owns the land around 
its reeervoir and inspectors constantly patrol these lands to keep 
away unauthorized persons and to eorreet any unsanitary condi
tions that might arise. ..... More important than the mere policing 
of the supplies is the prevention of contamination resulting from 
human wastes arising in the vicinity of these supplies. In order to 
provide adequate protection it has been necessary for New Yon.: 
City to operate sewage disposal plants for certain BlUall communi-

• 
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ties. .. There are two such purification plants in each of the up
State watersheds, Schoharie, Esopus and Croton." taO Where locali
ties in these eritieal areaa operate their own clisposal plants some 
do 80 under the direction of city experts. 

In the supplying of pure water, 88 in the cue of milk, any pro
gram of health, preventive in ebaraeter, must be carried on far 
beyond the conftnm of even the largest IDeal government. Today 
.. over 80 per cent of the sewage of the State is diecharged un
trl'eted into its streams, lakes, and coastal waters. .. U1 Communities 
u wealthy 88 New York may be able to guard themselves by con
structing sewage clisposal plants for the offenders, or by purifying 
their water supply by chemieal treatment or aeration. us Smaller 
\'(Immunities, however much they might wish to pattern after New 
York, may not be able financially to do 80. They must largely 
endure until such time 88 regional problems of this character are 
given to an authority able to view them comprehensively and 
willing to act u the beet interest of the majority dictates. 

s. Readjllltment of Central-Local Health Relaticmshipi 

Propoea1e for the reorganization of health activities made in con
nection with a survey of the whole field of governmental activities 
are apt to differ in some respects from those submltted when the 
problems of health alone are considered. The differences will prob
ably be most pronounced in respect to the form of the IDeal unit. 
One interested in all ph_ of IDeal government contemplates a 
health organization in its relationship to other phases of IDeal 
endeavor. The public health advoeate, on the other band, haa 
a propensity to omit from consideration the necessity of providing 
a IDeal governmental unit that will serve other purpoees of govern
mpnt equally aa satisfactory 88 that of hPalth. 

Because it is virtually impossible to devise a politieal unit of 
appropriate aiae that is figeally competent to manage the whole 
range of llO""rnmental aervieee, considerations other than admini .. 
trative and fiseal eompetence must first be considered. The boun
darim of the local unit should be act up 80 aa to correspond with 
those economic, social and geographical foreea tending to give unity 
to colllDlunity life_ 1.. This procedure doee not mean that health 
or any other function will be dwarfed because of local ineompe
tenee. Rather, each function will achieve ita due development by 
dividing the wort and the responsibility for its financing between 
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the IoeaIities and the State in whatever proportion the aptitudes 
of each may warrant. 

In an earlier analysis of the regional difi'erences in capacity to 
render governmental serviees, the State was divided intO three see
tions: first, those areas po gsing so few permanent inhabitants 
and so impoverished in wealth that the maintenance of any local 
governmental service is difficult to justify; second, the l't'IIlaining 
part of the State, except the area identified by common interests 
with the metropolitan areas; third, the metropolitan regiOD& '" 
This trichotomous treatment may well provide a basis for arriving 
at an adjustment of Slate and local health relationsbipe. In towns 
where the State owns in some instances as mnch as 87 per cent of 
the acreage, where the population density is five or lel!s per sqwue 
mile, and where such governmental services as are rendered exhibit 
a per capita cost far in excess of the State average, a definite lIlISWer 
as to the disposition of health functions seems to be close at hand. 
It is patent, both from what is known about the requisites of good 
health administration and from reported experiences arising in such 
sections, that State assumption both as to finance and administra
tion offers the only plausible solution. State assumption of all 
phases of health activity in regions of this character is further jua
tined because of the special interest the State may have in health 
conditions in these sparsely settled areas. The major portion of the 
area comprising the forty-nine towns in which the maintenance of 
local governmental institutions appears non-feasible, comprise the 
heart of the Adirondack recreational center. This region provides 
the playground for New York City, other metropolitan centers, and, 
in fact, all parts of the State. The guarding of publie health in a 
region subjected to a migratory population drawn from widely 
separated points in the State can immediately be seen to present a 
problem of far more than local concern. Preventing the introdue
tion of pestilential diseases, guaranteeing pure wa~ supplies and 
adequate sewage disposal, and policing of recreational faeilities are 
all functions of iIll1Iicient general interest to the State to warrant 
Inll State assumption of services of this cbaraeter. 

In those portions of the State falling within the second eat&
gory, namely, areas poss=irg snfIiciently well-defined communities 
to warrant the maintenance of governmental institutions, health 
functions should be divided between the two. The division of 
responsibility can be based on no other criterion than capacity to 
administer the serviees eeonomieally. The line of demarcation in 
this regard would, in general, be drawn as between institutional 
and non-institutional eare, the former being transferred entirely 
to the State, and the latter remaining a local function. In the 
case of the larger urban centers, the 'YOlume of work will be 
snfIieiently large to permit the local units to provide both insti
tutional and such other health services as may be deemed desirable. 

1M ct. "'pna, pp. 150 ff. 
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By dividing the responsibility 1m health activities along these lines 
the burden of supporting an adequate health program would be 
bome largely by the State, adequately trained personnel secured, 
compensation commensnrate with the responsibilities assured, part,. 
time services dispensed with, adequate plinical services developed, 
pnblie health e1fort& coordinated with the work of agencies having 
a1Ued interests, and the e1feetiveness of State gnidance made infin
itely greater. 

In orc;ler to e1feetuate a pIan of this eharaeter it is not only 
important that the State should assume responsibility for finanping 
and administering the health program for the areas unsuited to 
organized local government, but upon this 1IlI.it must also fall the 
responsibility for finaneing mandatory standards now 80 eommonly 
impoeed on local government&. Loeal instrumentalities should be 
aeleeted as apending agencies whenever their fitness is established, 
but when thua employed funds should be provided by the ageIIq' 
Rtting the mandatory requiremmta. 

When adequate reftllues are provided for finaneing a defined 
minimum program the eentra1 government then has a full right 
to insist that the funda thua provided be eoonomicaJly disbursed. 
An aecounting should be made in full and in those eases where 
prodigality is pel'Sistent, aubstitute administration should be pro
vided uutil neb time as the maloonditiona are eDrreeted. 

6.. Sqmm • .,. 

In an attempt to give due eDnsideration to the general problem 
of governmental organiAtion and at the same time provide for a 
thoroughly BOund health organization, the fonowing points are 
luggested: 

(1) Emphasis on the ereation of eDunty health 1IlI.ita should be 
abandoned in favor of a unit better IIIlited for the satisfaetion of 
local wanta. 

(2) In regiona where the population is too sparse to warrant the 
maintenance of rural. I!Overnml!'lltai institutiona the State should 
U8Ume fun responsibility for the organization of publie health 
work and the maintenance of eatisfaetory sanitation atandarda. 

(3) In those areas with a auffirieatly deme population to 'tI'V
rant the maintenance of go_tal institutions, the problem 
eontinuea to be one of division of responsibility betweea the State 
and local governments. AI the 10eaI organism t- ea more 
highly developNI the proportion of the work shtmted to the State 
ma.v be materially l_ed. 

(f) In the larger urban _ten and metropolitan UMS, all 
typee of hMlth Berviee, institutional and nOB-institutional. ~ 
well be handlf'd loeally. There the volume of work is sufficiently 
l~ to warrant the maintenance of a complete medieal organia. 
tion. 
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(5) The regional characteristics of problems incident to the 
guaranteeing of pure food and water supplies are 80 nniversaI tbat 
this function should be delegated to the central government. 

(6) All research, and institutiona necessary for the care of per
IOns afilicted with malignant diaeaaes should be provided by the 
central government. 

(7) Complementary to the foregoing is the proper division of 
responsibility for financing the public health program.. Thoae 
activities that represent a dual interest should be financed by the 
localities and the State in proportion to the extent of respective 
local and general interest&. The funda expended by the State 
should be distributed 80 aa to pare down the unfavorable health 
conditions prevailing in particular regiona; that is, the minima 
established by the State might be in terma of health experience. 

(8) The central government should prescribe the qualificationa 
of persona eligible for appointment to local health offices. 

(9) The detaiIa of fiscal reporting should be laid down by the 
central government. 

(10) The device of substitute administration should be employed 
to aeeure compliance with reaaonable standarda of integrity and 
economy. 



CHAPTER XIV 
OTHER FUNCTIONS GIVING RISE TO STATE AND LOCAL 

FISCAL RELATIONSHIPS 

The preceding pages have dealt with those fields of governmental 
activity wherein central.local relationships have become definitely 
established. In addition to education, highways, health, welfare, 
and revenue administration, other services rendered by local gov· 
ernmenta are engaging more than a passing interest of the State. 
As yet they are in the twilight zone, but as time passes they may 
become matters of considerable State concern. 

1. Protection 
In 1917' a State police system was established. This organiza. 

tion is now performing services unsatisfactorily supplied by the 
local constabulary and is aiding municipal peace officers in the 
more efficient execution of their duties. The governing board of 
any police district, town, or village may contract for a regular 
assignment of State police. Costs incident to the maintenance of 
the force are paid by the locality but all detaila as to administra· 
tion rest with the superintendent of State police.- In communities 
where law enforcement is lax, assistance is rendered by making 
arrests in cases of violation of agricultural and educational lawe, 
cruelty to animals, bigamy, burglary. forgery. fraud, kidnapping, 
and intoxication.' During the year 1933, 46,158 arrests were made 
of which 91 per cent resulted in conviction.' A quarter of a mil. 
lion dollars worth of property was reeovered and an almost equal 
amount of revenue was derived from fines.· In addition to these 
tangible results, the department has aided the municipalities 
through the provision of teletypewriters,' State radio,' and a 
police training school.' 

"""-. eo 181. 
• 0diI1 .. 0-1-" Le.., 1830. 18:1t. 
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One of the more recent aetIvitieaof the police has lleeD , __ 
eerned with assisting in rendering aid to destitute:familie&. One 
troop alone Mministered to the _ds of 217 families and 00 
children. Investigational work carried on by the police has bema 
of Wlluable aid to established we1:fare agencies.' 

In 1919, two years after the State wganized its police fOl'~ 
slightly over $500,000 was expended :far troop hire, rentalR, 'trIm8-
portation, etc. Table n indicates that since 19180ntlaya :far this 

TABLE 11 
Es::ri:wutwJas ftIB h.1Is Pouc:a. D17-u31-

(Tl>oastmde) 

1917 •••••...•.•...•..••.•.. 
1918 •••...•.••••.•••••••••. 
1919 •••••••..••..••..••.•.. 
1920 ..••...••••..•.....•.•• 
19Z1 ..•.•••••....•.••.••••. 
1922 •••..••.•.•...•••.•••.. 
1923 •••••.••.•.•.••...•.... 
1924 ...••..•.•....•.•.•.... 
1925 •.•..••..••...•••....•• 

III 
4105 
li6l 
Ii69 
77. 
fI9i 

1.003 
1.4.14 
1,~ 

1925 .................. .. 
1927 ..................... . 
Il128 .•.•••.••••••.••.••.. 
1!!29 .................... . 
1930 .................... . 
1931. .................... . 
1932 .•••.....•........... 

1JI9!l3 •••.•..•••.......•.• 
111924 .................... . 
I-

purpose ha"l! been inC1'e8!led almost :four :fold. Hawever, if the 
whole of the $2,260,000 expended in 1934 were devoted snlely to 
services aiding localities cDreetIy in the perfOl"llllDlCe of their Gay
to-day duties, the expenditnre, oompared to State a!.mstaDce m 
oth<lr fields of endeavar, would be small Its impOrtlmce r....tIl 
Dot so mueh in the siR of the 8m0llJlt, but the trend whieh it indi
<lIltes. Considerable importance also attaches to the work of the 
traffic eommiasicm a1feeting loeal policing problems. The wark of 
this agency has now been _ded 'to include the set:ting ill speed 
limits in eertain parts of ineorporateci places, I'IlJ'16i ling af p1IJlish
ments imposed, mad the oBering o:f .dTice to loea] ofliciala regard
ing traffic problema. 10 

2. &._ ;.. Dec ::lor. 
F~ .AD HOXB Bt:;n"us 

'fie first pbm of eontin1lOl18 assistance to local gooahDl .... ts for 
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the State undertook to mpport county farm bureau work to the 
extent of $600 per eounty, provided the board of anpervieore 
appropriated $1,800." This work was expanded in 1919 to include 
aid for the development of work in the field of home eeouomiee, U 

and in 1924 a junior enensiou program was added." The suma 
provided by the State for this work are eet forth in Table 44." 
Beginning with an expenditure of $22,000 in 1917 the work haa 
grown until it amounted to $129,000 in the peak year of 1932, 
declining to $llK,OOO in 19M. 

The State exercises control over this activity through Comen 
University which acta aa ita agent. Money raised by the boarda 
of anpervisore for the improvement of agriculture, betterment of 
home eonditions, maintenance of farm bureans, and junior exten
Ilion workere moat be expended under an agreement entered into 
h<!tween the eounty association and the University.'" 

BuoRBSrA'l'ION 

In 1935 the State ee1ebrated the fiftieth anniversary of the New 
York State forest prftlerve." Starting with 700,000 acres of 
delinquent cutover lands, the central govemment now haa forest 
lande in preserves, reforestation areae and parka totaling 2,630,827 
acres. If In addition to these enensive holdings by the central 
govemment, there are 514 community foresta owned by towns, 
Tillages, cities, eounties, and aehool districta.'· Of these varioll& 
units, holdinll8 of the cities, towns, and villagea are the mDllt 
important amounting to approximately 82,000 acres; 28,208 acres 
belong to county govemmenta. '" 

In order to tnrther the program of eonservation, grant&-in-aid 
were made available to the loealitiea for reforestation p~ by 
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legislation enacted in 1929.'" Under this act the central govern
ment agreed to match approved local expenditnrea up to $5.000 
per county. According to Table 72, the first year the plan was in 

TABLE 72 
EX'IKlft o. RDoB:Ul!6.'!Io. WOKE Ilf Cotnnua CooPJDU.'DlIG Wl'IB 'lID &rAft, 

1930-1932' 

N_ ToOoI Total Total 
YEAR '" 

County 
All~m .. 

A.... ...... ...... 
Countioo A ...... Pua ' .eeI - PlaDIai -

1930 •••• __ ••••••••••• 20 "".6541 1<8.832 T ..... 4 .... .,797,800 
1931 •••••••••.•.••••• 20 69,178 ".'" T.m 8.838 7.424.001 
1m ................. 21 M.7159 46 ..... . ....... ........ 7,706,400 

ToOoI ............ ........ 1191.503 1137.017 ........ . ....... It.WJ8.200 

• A...r......., 4'" c .... '. Do,. .... )e33. ~ Jlocmnea. No. 38 0033) • 

operation twenty counties appropriated $67.556 for the purchase 
of land and the planting of trees. The State assisted the localities 
in this aame year to the extent of $48.832. Grants were continued 
througb the years of 1931 and 1932 but the stringency of fiscal 
affairs brougbt on by depression years caused at least a temporary 
abandonment of appropriations for this work. Only 1,641.400 
and 1,119.000 trees were planted by these counties during the 
years 1933 and 1934, whereas the total of the three preceding years 
was approximately twenty million. n 

As with all other activities financed in part by State funds, some 
concern baa been exhibited in the reforestation polieies adopted by 
local governments. In applying for aid the eounties were required 
to prepare a statement 88 to the purpose for which State moneys 
were to be used. By 1932 the department had developed & set 
of rules to the effect that amounts in excess of $4 per acre for 
the purchase of land, expenditures for supervision in excess of 
10 per cent of the total, and planting costs in eJ:eeIIII of $10 per 
&ere were not to be considered 88 expenditures eligible for match
ing." Also. if aid is desired in the purchasing of landa the land 
acquired must be at least 50 per cent plantable." 

3.. Reereation 
New York State opened ita first park, the N'18pl'& &servation, 

in July of 1885. The St. Lawrence &servation followed in 1896. 
Today there are in addition to the Adirondack and Catakill forest 
p~es & total of seventy State parks." Before the State es:peri-

.. Laca. 19'29 ... 1114. 
11 A __ 1Uporl of 1M C_lioII D<parloual. 1934. po 73. 
albf4., 1931, p. 80. 
Dll>id •• 1932. p. 7f. 
.. Garth Whipple, l'ifl. YNn ./ C_IiG. ;. :a ... Yorl .,.,.. 

1_1936 (Al .... y. 1936). po 181. 



enced the atringeney of depreasion years, expenditures for park 
pnl'pOllell amonoted to more than $1l,OOO,OOO, a figure f01ll1een 
times u large u that of eight years earlier." The planning and 
expansion of this phase of State activity hu not come about with
out considering ita relatiolJ.llhips to the local situation. PurposefuJ 
eooperation with local governmenta hu been a part of the State'a 
program since 1923. The department in ita nineteenth report 
atated : 

The State park program takes into consideration the antiei
pated growth of the Slate aud especially of the larger cities, 
the rapid disappearance of shore front areu from puhlic uae 
and the great ultimate cost of further delay in aeeuriug such 
areas, the in"reased interest in parks, outdoor life and _p
ing, the inadequacy of city parks, and the need of great park 
sre&8 serving the metropolitan districts, the enormous increase 
in motor cars, and the further conservation needs of the State 
and other considerations.. .. 

State and local interests have been especially well unified in West.
"hester conoty where the conoty commission administers many 
county parks u well u those owned by the State." The State 
council of parks hu attempted to meet ita responsibility of eoordi
natiug State and local park plans by holding conferences with city 
park offieia1a. The third conference dealing with park problems in 
the metropolitan area of New York City was held in 193L On the 
basis of the program here evol veel, New York City appropriated 
$30,000,000 u ita coutribution to the joint nndertakiug." 

" Fac:t0r8 N-utatiq State Participatioa 

In these minor activities of government the factors aeeountable 
for the development of eentrsJ-locaI relationships are in many 
inataueea identical with those discussed in COIlDcction with edoea
tion, highways, public health, and we1fare. The plana of State 
aid pertaining to refOn!Slation, conoty farm bureau and home dem
onstration work are designed to stimulate local initiative, n E : i
tata compliance with rules promulgated by the State departmenta 
l'Oucemed, and iuftuence the form of local governmental organi&a
tion. Division of functional respoD&ihilities _ed in eonneetion 
with the develop_t of State police, refon!Slation of ~marginaJ 
farm landa, and the e...,.tion of ree...,.tionaJ centers has come about 
in BOlD. iustsnt!C!IB heea .... of inadequaey of resourees po :I. by 
local ... -ta. lack of locaJ interest, teebnicaJ incompetenee. 
or the degree of regionalism involved. 
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TEcHNOLOGICAL CHANGES 

Of the various factors set forth in explanation of the present 
division of State and local responsibilities for conserving natural 
resources, providing protection to persons and property, and devel
oping recreational centers, those technological in character are 
withont doubt the most important. No better illustration of tech
nological forces shaping the form of State and local relationahips 
exists than in the ease of protection to property and the appre
hension of criminals Before the advent of the automobile, sur
faced road, teletypewriter, radio, aeroplane, sub-machine gun, and 
nauseating gases, the town constable was able to provide a tolerable 
measure of protection for the citizens of IUs community_ His 
efforts now, however, are more than futile. An agency capable 
of curbing modem outlaws must have authority over a geographi
cal range as wide as that in which the crime syndicate operates; it 
must be equipped with instrumentalities equally effective 88 those 
VOSSessed by the fugitive. These requirementa make it imperative 
that the State, in cooperation with the Federal government, ahould 
take the lead in police work. 

Innovation in the organization of economic activity, urbaniud 
modes of life, popularization of the motor ear and trailer, plus a 
splendid system of highwaya are the principal elements necessi
tating a system of State parks. Development of a roundabout sys
tem of production has given a large number of persons some leisure 
time, city life has created a need for relaxation in open spaces, and 
the motor ear and high .... y system have provided ready means of 
transportation. The nomadic influence of the motor car is re1leeted 
in registrations at public campsitea. In 1934, 463,335 persons regis.. 
tered at New York public camps and 1,768 permits were issued for 
camping at undeveloped locations. The total of these two items 
represents a number of vacationists almost thirteen times larger 
than was registered seven years carlier."1n addition to those reg
istered at camps in the fon!St preserve areas, it is estimated that in 
1934, 18,500,000 persons visited the seventy other parks owned and 
operated by the State." 

LnurATIONS OP LocAL U!\"lTS 

The next most important faetor impelling State participation in 
the funetions under consideration is that of teehuical eompetenee. 

. Thls element is espeeiaIly pronounced in the Iield of reforest.atioD 
and conservation. A program of reforestation alone involves • 
comprehensive study of land naes, knowledge of trees suitable for 
various soils, the development of • supply of young trees, and the 
application of sound forestry management to growing forest&. H0w
ever earnest the local units or private individuals might be in their 
desire to develop forest areas, serious di1Iieulties would be eneoun-

.. nu., 1_. pp. -.n. . . • A Gnop/tie C_,....._ of ~ B' ..... P. 10.. 
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tered if it were not for the fact that the eight State nureeries are 
husbanding some 173,000,000 young trees." Development of for
estry is furthermore dependent upon State leadership because the 
benefits of adequate forest acreage are not widely appreciated. 
Individuals in large numbere and the majority of local governmen
tal officials do not realize that underground water levels, ftoods, 
stream control, erosion, soil fertility and wind velocity are in part 
determined by the quantity of wooded area. A government cogni
zant of these important ramifications must assume the responsibil
ity for doing a large part of the work directly 88 well 88 imbuing 
the localities with a zealous urge to husband small forest areas. 

Many phases of police work also may be appropriately consid
ered in this cate!lOry. The development of radio 88 a means of 
casting a dragnet for criminals has probably done as much to relate 
the work of the State and the localities as any other technical 
device. The costs of maintenance as well as assignment of wave 
channels make expedient the establishment of a few regional eend
ing stations. Furthermore, if advantages of a central radio sys. 
tem are to be fully utilized, motor units equipped with radio receiv
ere must be employed, a requirement that can only be economically 
met by a community of considerable size and wealth. Detective 
work necessary for conviction of suspected criminals requires skill 
of a highly technical character. It is essential to have laboratory 
facilities for making ballistic tests; elaborate recording systems for 
the indexing of fingerprints, photos and crime data; and an edu
cational organization for the training of pereons interested in enter
ing police work. 

RsoIONAL AsPECTS 01' R.scaEATION AND CoNSERVATION 

The system of State parks probably represents the best example 
of a development in response to the regionalistic aspects of the 
recreation problem. The absence of any restriction in the United 
States on passing from one political jurisdiction to another has 
!riven the provision of free recreational facilities a peculiar bent. 
Citi ... ns living on Manhattan Island or in Westchester county vaca
tion in the counties of Hamilton. Essex, Franklin, and Fulton. 
Or the ~gionalism may overrun State lines as it does on the New 
Jersey-New York line nev the city of New York. So marked is 
the unity of parts of these two political areas that a joint commis
sion waa set up to develop common recreational facilities." Refor
estation as it pertains to the preservation of watersheds and the 
('Onservation of water supplies is also a ~onal problem. New 
York ('it, draws its supplY from three distant watershMs. Out 
(If 10,5..'>2.000 urban dwellere in New York State, 8.992,000 deri"" 
their water from surface supplies and are the~fore eoneerned. 
thoup:h probably uneonsoiousiy. with refor<!Station dewlop_1s 
in remote watershed a~" 

.. Whil'pM. ......... , P. 8L 
•• ('t • ... _ P. 1M. 
.. ('t. __ pp. _no 
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FIscAL CoNSIDERATIONS 

Of the various factors responsible for the line of central-local 
relationships developed in connection with providing police pro
tection, furthering economic development, and creating recrea
tional opportunities, that of financial assistance is of least impor
tance. Grants of $51,000 in 1932 for reforestation and $104,000 in 
1934 for extension work are indeed insignificant when compared to 
the aggregate expenditures of local governmenta amounting in 
1934 to $1,012,383,000." An explanation of State participation in 
the program of reforestation, park development, propagation of 
game and fish, and provision of police protection amounting to 
$11,342,000 in 1934" rests more solidly on technical bases rather 
than that the localities do not have the capacity to add a burden 
of this amount to their budgets. 

Though it may be true that fiscaI limitations are not. primarily 
responsible for the present division of conservation and recrea
tional activities, the financial assistance given has been designed to 
shape local action in one way or another. By apportioning funds 
for reforestation and county farm and home demonstration agents 
on a matching basis, encouragement is offered to expand local efforts 
in these fields of activity. FiscaI aid is not only employed as a 
stimulant but some influence is exerted on the structure of local 
government. Grants for purposes of encouraging forestry have 
been made to the county. This SBme unit is tbe ouly one eligible 
to participate in farm bureau and home demonstration work. To 
the extent that the central government makes ouly one type of unit 
eligible to receive assistance, its functional attributes are fixed with 
the result tbat corresponding developments in other units are dis.
couraged. A degree of control has also grown out of the fiscaI 
program of the Stste. Grants for reforestation are conditioned 

.. Cf. Tahles 3 and 44. pp. 15-16. 249. • 
n For police expenditures. see Table 71, p. 378. Expenditures for parka. 
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~
on the price paid for land, planting and administrative costs," 
d Cornell Univereity acts as an agent of the Stata in maintaining 

pproved standards of performance in localities receiving money 
for farm bureau and home demonstration work." 

s. Summary 

The incessant fill][ of economio processes and social relationships 
making necessary the continuous readjustment of functional respon
sibilities is nowhere more clearly visible than in the developments 
discuBBed in the preceding pages relating to oonservation, rural 
development, recreation, and the provision of police protection. 
Changed methods of transportation, improved means of communi
cation, more leisure time, vanishing of natural resources, and urban
ized modes of life have all combined to create new demands on 
governmental agencies and to broaden the spheres of common inter
ests. In general, the procedure folbwed by the State in meeting 
th_ new situations has been along wholly defensible lines. Espe
cially is this true in that the central government has assumed 
responsibility for pbases of the work beyond the capacities of local 
governments. The stimulation of local spending through the 
employment of percentage grants is not 80 commendable. Accom
plishment of State ends through devices of this character in all 
probability results in a malapportionment of local funds among 
their potential uses. The function subsidized tends to become 
overdeveloped relative to unaided activities. There is considerable 
merit in the position that if the central government attempts to 
ae<'omplish State-wide objectives through local instrumentalities it 
Mould stand read.v to bear the wbole of the burden thus imposed. 

II Cf • ... _ po aTS. 
at Cf • ... _ po an. 



CHAPTER XV 
A RtSmm 

The importance of the role of local government in the develop
ment of New York and every other commonwealth of the United 
States cannot be gainsaid. Whether the requirements of the day 
have been the dispersion of an Indian horde, the proteetion of 
property from the ravages of fire, or provision for modern eity 
streets and publie utility services, local government has provided 
a means for the effectuation of cooperative efforts. 

In 1932 when data were last compiled on the expenditures of all 
levels of government, local units ranked ahead of the Federal gov
ernment, far ahead of the states, and were only slightly exeeeded 
by the combined expenditures of the two. Whether these units 
will continue to hold their position of p~minence depends npon 
how rapidly and completely configurational adjustments take 
place. 

It does not require partieularly close scrutiny of developments 
in the field of local government to account for most of the dis
locations now commonly recognized. Mnltiplicity of overlapping 
governments, non~onformity of political units with regions bound 
together by common economic and social forces, performance of 
identical functions by the several levels of government, mal-appor
tionment of functional obligstions between the State and local 
units, imposition of mandatory obligstions on local governments 
without fully considering the fiscal implications, opportunistic 
schemes of finaneial assistance, absence of comprehensive &yIJtemS 
of expenditure and debt control, redundancy of elected officials, 
confusion of matters pertaining to administration with those of 
policy determination, and the appearance of numerous uni
functional boards and commissions are all direetly traceable to 
differential rates of growth. Functions, in response to modified 
social and economie conditions, have tended continnously to 
expand, while the structure or anatomy of government has penist
ently resisted modification. Town government, patterned for the 
day of the cow keeper and constable, now attempts to serve a aociety 
mechanized and regnlarized by a "roundabout" system of produ~ 
tion. County government, designed originally to serve as an admin
istrative arm of the State, has expanded ita range of activities to 
include every phase of governmental activity, yet it operates with 
a mechanism designed in 169L City and village go'V\!rDments, 
concerned at first with little more than paasing and enforcing 
regulatory measures, are now pressed with demandB for services 
covering virtually the whole range of human desirea. Stating 
the collective wants of that half of the popnlation concentrau-d in 
six per cent of the land area creates fiscal and administrative 

(3M] 
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problems which can only be met by a modernized structure of local 
government and a readjusted concept of State and local relation
shipa-

How these functional developmenlB have made the structural 
aspeclB of government anachronistic can readily be demonstrated. 
Consider first the overlapping of governmental unit&- This situ
ation, now so generally decried by all interested in governmental 
efficiency, would not be a matter of such concern if the activities 
of towns, villagee, counties, and echool districlB were shrunk to 
proportions common in the early part of the preceding century. 
If town governmenlB were now only concerned with regulating use 
of the common pasture, caring for habitual indigents, and open
ing pack-horse trails and wagon roads; if county a1fairs did not 
wend beyond allowing town charges and exercising judicial pre
rogatives i if echoois were only quasi-pUblic aa they were when 
rate bills provided an important source of revenue-the aspeclB 
of overlapping, now so grievous, would be non-existent. 

Expanding governmental activities is also partly responsible for 
the non-conformity of political areas with unified economic and 
aoeial regions. Consider the relationship between highway build
ing and the outmoding of county boundariea, or, again, the effect 
on economio and social communities resulting from the construc
tion of other facilities uniting two regions otherwise remote. While 
the growth of cities has multiplied the problems of government, 
inducements o1fered by government have also foatered the growth 
of urban communities. Suburban developments have been greatly 
facilitated beeause of the readiness of municipalities to extend 
streets, sidewalks, sewers, and gas and water mains. The economio 
complexion of whole communities has been altered through con
struction of canals and waterways at public expense. Relocation 
or consolidation of public schools haa likewise played ilB part in 
wiping out old community ties and establishing new ones. 

Performance of similar functions by several levels of govern
ment is a result of functional growth tenacling itself to any aort 
of lifegiving structure. When highway construction reached pro
portions beyond the capacity of town government, the question of 
an appropriate unit was not objectively considered, but rather the 
existing county unit absorbed the overload. Still further expan
sion of the function brought about an allocation between the 
county and the State aa was juat described for the town and 
county. Wbea public achools were in a nehulous stage, education 
was almost wholly a matter of State and district concern. Citiea, 
in some instances, assumed financial and administrative responsi
hility, and more recently counties have established certain spa
sial iaed educational servil'eL 

Wben aoeial and eeonomie activities were predominantly intra
eommunity in character and a1fairs of State nrely embraced prob
lema other than defeDSe, quostions as to the appropriate relation
ship between State and local activities had no occasion to arise. 
The demopment of a more complex aoeial order has now made 
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this problem one of prime importance. Changes in the indastrial 
arts, growth of urban centers, building of public highwaya, 
development of free public schools, and the regional aspecta of 
health preservation, crime prevention, and reaource conservation 
have all, at one time or another, presented problems beyond the 
capacities of even the most virile single loeality. Where com
munity action was at one time deemed adequate to cope with vir
tnally all problema requiring cooperative don, there is now 
scarcely a single phase of governmental activity ao completely 
local in its implicationa as not to involve the State at large. The 
magnitude of revenues expended by local governments has 80 
increased that fiscal devices are required which can be economi
eally employed only by the Stste or the national government. 
Highway building reqnirea technieal direetion, equipment, and 
resources such as can be supplied only by the State. Mobility of 
popnlation and concentration in urban centers have rendered local 
governments largely impotent in matters of health conaervation 
and the provision of recreational facilities. Development of a host 
of funetiona requiring governmental action beyond the capacity 
of local units makes determination of a role appropriate for the 
State one of the foremost problems of public policy. No longer 
can a State insure the development and maintenance of a highly 
enlightened, healthy, and economieally prosperous citizenry by 
delegating the majority of governmental responsibilities to its 
politieal subdivisions. It must assgme direct reapomn"bility for 
administering and/or financing those activities nnanited to local 
capacities. Even in those instances where local administration 
may be definitely superior, financial aariatance and general over
sight on the part of the State may atill be necessary. 

The confusion of objectives and the mnltiplicity of devices fonnd 
in the existing scheme of loeal financial assistance are partly attrib
utsble to the addition of new governmental aervices or the expan
sion of old ones. In order to induce local" governments to engage 
in new nndertakings or to enlarge their present acope of activity, 
grants made on a basis of matehing have been developed. When 
functiona have grown to the point where a general as well .. a 
local interest is bonnd up in their execution, the Stste may have 
offered to bear a portion of the expeIUI8 in order to exert its in1In
ence in shaping the work without directly engaging in administra.
tion. Guiversalization of the belief that at least a minimum of 
certain governmental aervieea shonld be availahle to all citizens of 
the State baa encouraged the development of apportionmenta 
designed to take "need" and .. ability" into aeconnt. The growing 
load of local activities has led the State to distribute funda on atill 
other bases. In aome instances, revenues are returned to the place 
of origin; in others, distribution is made to vary in aecordance 
with a s ed valuations. The whole system of local asistanee, 
including grants and ahared revenues, is permeated with oppor
tunistic characteristics. So suddenly have these added responai
bilities been thrust upon government that legislatora have DOl .. 



STATB AND LocAL Bm.ATlONIIIIIPS IN NEW YORK 387 

yet taken time to consider unification of the fiscal syet;em 80 88 to 
minimize the bnrden of tuation and maximire the benefite of 
governmental services. 

The q nest for revenuee to finance the expansion of loeal fune.. 
tions has necessitated the exploitation of eources amenable only 
to State administration. It the State government did not wish to 
expand further local activitiee, if it did not care to exercise con
trol over the direction of funetionaJ growth, and if local expendi
tures were decreasing rather than growing, there wonld be little 
uae either for the device of grants-in-aid or shared revenuee. 

As the growth of public undertakings is related to the problem 
of non-correspondence of political unite with economic and eoeial 
areas, duplication of similar eervices by several levels of govern
ment, uneconomical distribution of funetiona between the State 
and the localities, and the exiatence of opportunistic schemes of 
finaneial assistance, 80 there is aIao a nexus between funetionaJ 
growth and matters of expenditure and debt control, redundancy 
of elected offieiaIa, confusion of mattera pertaining to policy mak
ing and administration, and the creation of numerous UBi
functional boards and commissions. If governmental expenditures 
were not making heavy inroads on the total income stream, and 
if the amounta required for public aetivities were diminishing 
rather than increasing, thoee advocating schemes of expenditure 
and debt control would have very tenuous pretexta for their plea. 
The necessity for a demarcation of officers ehosen to formulate 
policies from those selected to BSIIume administrative duties has 
come about IS a result of government beeoming a "aervice" 
agency. As the addition of governmental responsihilities has 
necessitated distinguiahment of policy making from administra
tion, 80 has it also outmoded the long panel of elective officers. 
The work performed by school superintendent&, directors of puhlie 
works, coroners, and finance officers, including -rs, eollectors, 
membtors of boards of review, and comptrollers, is of sueh a ehaI'o 
acter that eligibility for candidacy must ftSt on technical eomp&
tenee only-an attnonte not determinable by popnlar acclaim 
The names eommonly asaoeiated with uni-funetional distriete indi
cate that they have been established to meet demands only recently 
im~ ou. government. Development of aewer facilitiee, installa
tion of fire a1arm systems, removal of garbage, eonstnletion of 
incinerators, and laying out parke and playgrounds _ vices now 
rendered by special distriet&-were not all mOWll in the most 
ad\"8ncN city until the latter half of the nineteenth century. 

Elimination of the stressea enumerated in the .preeeding para
,",phs can only be brought about by greatly retarding fnnetional 
de, ... lopmenta or completely readjusting the area, administntiTe 
machinery, and inter-relationships of l~ goftlmDente. C0n
sidering the tenor of eeonomia and soeial Iih gI!IleI"&!l,. the lat1B 
of these two alt .. rnatins is alone worthy of eonsidera~ 

In following the evolution of I~ government and the mntatiOll 
of eentral.loeal relationships through a period of three hundred 

• 
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yean;, rather definite notions begin to take shape as to how the atru&
ture might be modified, funetiona! responsibilities realloeated, md 
State obligations determined. Of the various eonvietions th&t have 
eome to the fore, none is more fixed than that the eornerstone of 
reorganization is to be found in the. strDetnral rather than the 
functional aspects of government. The shorteoming!l of uni-funD. 
tional investigations are frequently attributable to this eaWIII. A. 
study of health or an appraisal of the organimtion of highway 
aetivities may be admirably done save that DO CODSideration is 
given to other obligations of government. Areas of politiell 
adminiatration are defined irrespeetive of other requirements th&t 
may be of equally, if not greater, importance. Organization of an 
funetions around ad hoc distriets, as this approach suggests, while 
satisfying the requisites of optimum~ operating units for any 
given service does, 011 the other hand, multiply the number of 
governments, weaken fiseal responsibility, increase the Dumber of 
policy-detennining bodies, balk effeetive citizen eontrol, and lessen 
the likelihood of apportioning funds among the several public 
services so as m maxim; .. net soeiaJ. returns. 

Because of the difficulties involved in designing a single area 
that will be appropriate, say, for the administ.ration of highway 
a1fairs and at the same time provide an eeonomieal unit for earry
ing on an edueational program, md recognizing the faet that 
JUltional mores must be taken into aeeount, the quest for &II appro
priately draWll unit must be from BOme angle other than the fune.. 
tiona! approaeh. 

The barriers preventing establishment of geographieal _ 
suitable for the optimum operation of all aetivities of governmeDt, 
plus the impraetieable aspecta of setting up an inereasing num
ber of ad hoc districte eompels one to seareh for stiJl other indiees 
for districting local governmental units. It is here posited that 
those faetors determining eommunity areas should likewise III!t the 
bounds of basie political units. Limits of cities md ~ should 
be extended so as to embraee all related environs. Rural regioaa, 
detaehed from either a city or a village yet lIIlffieientIy aetive to war
rant the support of organiud government, should III!t up units eor
responding to eommunity lines as evidenced by afIiiliation wi1ll 
farm organizations, market areas, racial homogeneity, ehurela 
attendance, md school regiatration. In an those regions wb_ 
population is aeee<iingiy sparse and the I'e8OIlreeS available for 
individnalistie exploitation meagt!l', the State should dew:lop • 
BOund land utilization policy assuming full financial and adminj&. 
trative responsibility for providing such govenunental _ •. !!. _ 

may be incidental to its aeeomplishment. 
Correlative to the foregoing is the proposal that OVl!l' ODe area 

there should be but ODe level of local ~vemment. The buill for 
this positiOIi rests ehiedy on the eharaeter of eeonomie and 80eial 
relationshipa associsted with the twentieth eenmry. Whftl the 
town eonstable WIIS representative of loeal Jaw enforeement offieon 
and an organized State poliee fol'lle .... nnlmown, th_ cJoubtI_ 
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11'88 a place for the county 88 an intermediate police unit. Sur
faced highways, motor ears, aeroplanes, and two-way radio com
munication have altered this relationship completely. Economical 
and dective use of police broadcasting requires that the patrols 
and stations be operated by a unit of no less size than the State, 
and even this area is too small in certain sections. Local law 
enforcement agencies in order to JIlaximir.e their usefnlness must 
associate themselves directly with the State eystem. Technological 
innovations preclude the economical building and maintaining of 
highways by any units other than the State and the larger nrban 
centers. When population was relatively immobile, there might 
have been some defense for having the town, county, and probably 
an ad 1100 agency engage in public health administration. The 
State, cooperating directly with primary local units, appears to 
ofter the most desirallle relationship under present conditions. The 
same characteristics necessitating a simplification of the structure 
of government to secure eftective police control, economical highway 
administration, and satisfactory health conditions are equally as 
apparent when the functions of recreation, education, welfare, or 
economic development are considered. 

Where uni-functional interests do transcend community lines, 
and conditions are such that the problem is one of local concern, 
ad 1100 agencies should not be created, but representatives of the 
governments concerned should be made directly responsible for 
shaping necessary policies and providing for appropriate admin
istrative machinery. Appearance of two or more of these uni-fun&
tional aresa, embracing much the same territory, may indicate that 
the boundaries of the existing primary units need to be realigned. 

In order to make the direction of public alfaira efficient and 
readily responsive to community demands, the policy-determining 
body should be thoroughly representative and chosen by popular 
aeelaim. The alfaira of administration should be sharply aep .. 
rated from that of policy-determination and should be placed in 
the hands of personnel selected on the basis of technical com
petence. 

With local government constructed in accordance with these 
specifications the problem still remains of dividing the various pub
lic obligations between the central government and the localities. 
Applying to government the same devices that have inereased the 
em~iency of private enterprise, allocation of dutiftl should be made 
to depend on principles of labor specialiation. How far down the 
line of amaJ.\er units the State can go in delegating responsibility 
for any given function must be made to turn upon the ability 'Of 
the unit to employ economically a technical stalf and to utiliae fully 
the necessary minimum of equipment. A defensible division can be 
made on no other basis than that of relative capacities to perform 
the task in question. 

RilIorous adberence to this canon precludes the earmarking of 
eertain fun~tions as suited to central administration and others to 
administ.ration by the localities. The range is from the unorganised 
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area, where the eentnl government performs all pnblie 1II!r'1'kes 
required. to the metropolitan eommunity ..-bere activities of the een
tnl government are least important and loea1 prerogatives are para
mounL Some grades of loea1 government 1rill be eompetent to 
administer a pnblie health program, inclnding institutional tare; 
others eannot eeonomirally provide bospital and clinie faeilities; 
still others may be able to ntilire only the senieEs of a health offieer 
and a small nursing stall'. In more sparsely settled areas eRIl St'rT

ices of this ehaneter might be more economieally administered by 
the eentn1 governmenL 

The desigoing of governmental units and the dirision of fun.,. 
tional responsihilities in aeeordanee with the foregoing outline do 
DOt ..-holly solve loea1 fiseal problems.. EWef is offered to loea1 
budgets to the extent that aetivities are taken o .. er by the State. 
but financial assishonee may still be u .......... ry. State aid is not ouly 
justifiable beeause of "need" on the part of the loealities, but an 
equitable tax system is mueh more likely of obtainment under a 
unified fiseal system.. Problems inberent in the administration of 
ineome and inberitanee taxes, or those arising in eombining owner
ship of property with ineome lIS a measure of tuable eapaeity, ean 
only be met by a unit with rather extensive jurisdictional eontroL 
The traditional belief that the nems benreen adminislering a fune
lion and providing the re.-enne for ita support is an inseparable one 
eannot be substantiated.. H the State ean raise re.-enues more equi
tably and expeditiously than loea1 go ... ernments, and if the loea.lities 
ean perform numerous fnnetions more advanta{reously than the 
State. there is DO good reason ..-by these specialized apaeities 
sbDUld DOt be eapitalized and provision made for the intergovern
mental transfer of funds. 

Granting that the State is eapable of administering eertain reTe
nues more e1feetively than the loea1 go.-ernments and assuming that 
loea1 go.-ernments eontinne to ~ those senieEs aeeonnting for 
a large part of loea1 budgets, on ..-hat basis shall the intergovern
mental transfer of funds take plaee' Shall the eentraDy eolleeted 
re.-ennes be returned to the loealities as shared re.-ennes, or shall the 
&nlm!nlion deviee be employed, or shall grants be made for finaneing 
speeifie fnnetions of government' 

Sharing, lIS it is generaly understDOd-that is, returning • por
tion of the J.~ dem'ed from a given tax to one or more levels 
of loea1 go.-ernment. generally on the basis of eolleetion. but dis
regarding entirely "need," the extent of loea1 expenditure, 01' 

ehaneter of performaree falls far short of aeoomplishing all that 
IIhouJd be expeeted of a loea1 ....nstanee program. As IIU~ in 
the definition, no provision is made for varying the apportionment 
80 as to ..,.,rd ..-ith "need." In general. then. eommunities with 
adequate tuable resomees are able to enjoy inere&St'd !!O-
tal *' tiers, 01' 1_ tax rates. wbile relatiYely pauperized ........ 
being unable to eontribnte to the eentral treasury, are deru.d th" 
right to 8hare. The plan of sharing is not only u ..... risfadory 
b "SOIll! it fails to make for equalization of opportnnit.ies, but ON 



uaed for .pportioning levies sneh .. penoDlIl ineome taxes, the 
pl1l'JlOll8 undl!'J'lying imposts of this ehuaeter is partially defeated. 
A bypothetinJ _ will make this point elear. hmme that • 
tuing jurisdirtion existed wherein all the inhabitants W1!I'e eqnally 
wealthy and that their incomes W1!I'e sn1Iieiently large to snbjeet 
them to the npper.bracket tax rates. That the portion of the 
revenue shared is returned to the tuing jorisdietion of origin is 
also • part of the premise.. In .ddition to this uniformly wealthy 
eommnnity, there are others within the jorisdietion of the govern
IDf'llt coUeeting the tax .hieh beeause of their poverty pay little 
or nothing. U it coold be _ed that the Benices rendered by 
pvernment with the funds coUeeted from the personal taxes 1FOold 
yield .. mneh .. tisfamon as if they had been &pent privately, then 
ftIcll taxing joriadietion woold be in the same position .. if the 
tax bad not been imposed. Aetna1 eonditions lessen the force of the 
ease. but eqnal aaerifite &tiD meaoa little unI_ the spreading of 
disbursements is taken into .erount. To make any ... heme of p .. 
~ve taxation funetion in the most effeetive manner, proceeds 
from sneh levies sboold be expended in thoae _ where "need" 
is mOllt seule. SclIemes of sharing are furthermore DD88tisfaetory 
beeause no eonsideration is giYell to the quality of the aerriee 
maintained by partjeipatiog government&. 

Grants falling within the eategory of snb_tiona likewise bave 
little that is eommendatory. The plan is opportunistic in ebaraetl!'J', 
advantages of State oversight are lost, and deeadent 1IIlita are 
gn..o unwarranted sneeor. 

The grants-in-aid prioeiple .ppeena to proTide the mOllt desir
.bIe method for transferrin« eentrally eoUeeted ftftDUf8 from the 
State to the loealities. It is Agg led, bo __ , that instead of 
relying on eompla formulae to aehieve • degree of eqnaliation 
and to m~ the problem of "need," thee mds e&D be reaehed 
most expeditiously through State assumption of {till ~ __ 
rupouiIiill. for all setivitiea of pvemment to the eztent that 
there is • j!eIIeral interest in th.t tunetion; or st.ted in other 
tenoa, the State sboold assume foIl finaneial nBpoosibility to the 
eztent that • eomDIQD minimUJll of aeniee is required in all units. 
For eumple, the State baa evideneed an interest in higher eduea
tioa by the maintenanee of 1lIlits aening this pUrpoa!. The State 
baa likewise ezbihited an inteftst in aebooIa of • 10_ ~ 
Roles bave been promolpted .. to the qualificoaMua of va hing 
penonnel. waI .. of toIIIpeDSIltion estahlished, quality of ph,.YIIieaI 
equipment praerihed, length of sebool lena stipulated. etc. Tbe 
_bod of eupplyiog th_ l1FO edueatioaal Bel' ius diJfen ill the 
mt'thod of .dministration and finanee. In proTiding for adV&Deed 
study the State bas assumed respoosibility direetly· administnti-nt 
duties ar~ in _tion with eGIIlmoo and ";""'dary seboola 
b .... been mandated to the loealities. True enough, the State does 
meet • eoasidl!'J'&ble portion of pnblie aehool eost. bat the formula 
DOW employed only partially .ppl'08ehet the goal of foIl fiDaneial 
support for the minimUlll program. Reeeipt of the ..m._ 
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amount granted by the State is now conditioned npon assessed val
nes and local tax rates levied for educational purposes. 

Providing each locality capable of economically maintaining any 
given type of service possessing a joint central·local interest with 
means to finance a program that would satisfy State requirements 
has much in its favor. This sort of a program is commendable in 
that it wipes out entirely any basis for the contention that the State 
is interfering with local affairs. Tbe ouly requirement imposed is 
that funds provided must be fully accounted for and economically 
expended. Funds raised locally may be apportioned in any way 
that appears to promise the greatest net return. Advantages lie 
with this method of assistance in that the likelihood of "equalizing" 
opportunities is much greater. Pecuniary measures of equaliTAtion 
could be largely replaced by objective standards. IT attainment 
of the minimum standard costs more in one instance than in 
another, the expenditures may be varied accordingly. The problem 
becomes a matter of administrative prudence. Sball the outlay be 
made or should otber alternatives be sought f "Eqnalization" in 
the sense of tax "burden" also becomes much more meaningful. 
Assuming that the State builds its revenue system around personal 
levies designed to reach individnal taxpaying capacity, the costs 
could be so spread as to achieve equalization in the true sense of 
burden, namely, sacrifice. 

All other activities of government suitable for local administra
tion and embracing a degree of general interest present a problem 
no different from that of education. As the State requires locali
ties to provide certain services it should stand ready to finance the 
cost of its mandates. 

Assuming that functional responsibilities bave been properly allo
eated and that a means has been developed for transferring funds 
from the State to local treasuries, it is still necessary to determine 
the extent of oversight to be exercised by the central government. 
The opinion tbat governments providing other units with funds 
have an obligation to insure regularity in their handling is 80 uni
versally held that extended laboring of tbe point is unnecessary. 
The type of control exercised even under these circumstances should 
be as broad as possible. In no event should the State concern itself 
with minor administrative matters. IT performance is not satisfae
tory, sueb broad administrative changes as may be necessary to cor
rect the condition should be instigated. Should a locality exhibit 
a persistently recalcitrant attitude, the State should be equipped 
to provide for substitute administration until such time as normal 
relationships were established. 

IT the policy of granting funds to local governments were entirely 
abandoned there would still be a valid basis for State supervision 
of local fiseal praetiees. It is an obligation of the State to see that 
local fiseaJ systems are reasonably equitable. Establishment of • 
board or boards to hear complaints of individual taxpayers, direct 
equalization work, and oversee the work of local assessing officials 
easily fall within this eategory. 
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To the extent that fiscal insolvency results in impairment of gov
ernmental services, injury to creditors domiciled without the cor
porate limits, and a general weakening of municipal credit, the 
State is interested in local practices pertaining to taxation, short
term financing, and long-term borrowing. Protection of these 
interests may necessitate the establishment of an authority vested 
with power to hold publio hearings on local budgets and investigate 
the soundness of all proposals to incur debt. 

In order to protect the interests of an unwary citizenry the State 
may, without violating the sanctity of home rule prerogatives, test 
the internal operation of local fiscal offices. Effeotive oversight of 
matters of this character requires auditing of accounts and general 
inquiry into the practice of handling publio moneys. 

Akin to the problem of attaining respectable fiscal practices is 
that of enoouraging economy in the expenditure of public funds. 
By requiring local governments to file detailed reports on receipts, 
disbursements, and other data essential for determination of unit 
oosts, oreditable standards of public achievement may be devel
oped. If each oommunity in the State could have its aocomplish
ments stated in objective measures and compared with others in 
like circumstances, budgetary hearings would then begin to accom
plish their intended objectives. 

Save for a small group of extremely naive or foolhardy reform
ers, those who believe that it would be possible through democratio 
processes to modernize local government in one comprehenaive over
hauling are indeed few. Office holders dependent upon continua
tion of their position for a livelihood, business men enjoying quasi
predatory privileges permissible only under archaio and impotent 
governments, banking houses richly rewarded for providing myri
ads of governments with short-term funds, contractors interested in 
driving hard bargains and delivering inferior products, urban 
dwellers fearful that their interests may be jeopardized by agrarian 
domination, patriotio organizations with thought and aotion wedded 
to glories of the past, religious groups favoring the dat .... qtIO rather 
than prospective eventualities under some new arrangement, and a 
manifestation of indiiferenoe on the part of those who are free to 
think and act about problems of government make the proce. of 
reorganization painfully &low. It might appear at first blush that 
the cross currents of interests are 80 numerous and resistless that 
fate alone can determine the pattern of political institutions. More 
seasoned thinking, however, does not fit with proposala to abandon 
all attempt at rational control. On the contrary, the &lowness of 
change makes it doubly imperative that the possibilities of improve
ment inherent in eseh revision should be Jllnimioed. Eaeh halting 
step must be ordered so as to bring the existing organiation a bit 
closer to that which would obtain under an ideal system. 

By first determining upon the kind of local government and the 
charaoter of State and local relationships that will best state d
If'<'tive wants, many temporizing adjustments may be made to mark 
the origin of desirable trends. Proposals to consolidate school dia-

• 
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tricts, expand boundaries of cities and villages, and merge the activi
ties of coterminous city and county governments may be dealt with 
much more intelligently if some previous thought has been given 
to the relationship between political units and economic areas, and 
the desirability or undesirability of overlapping governments. 
Issues arising in connection with the transfer of functions should 
be resolved in accordance with the relative capacities of the gov
ernments considered. In addition to relative capacities, decisions 
may also be made to turn upon whether intermediate governments, 
such as the county, are to be maintained or whether all functional 
responsibilities are to be divided between the State and primary 
local units. Proposals to increase grants-in.,aid; to develop formu
lae with major emphasis on equalization, stimulation, or regulation; 
or to shift from grants to shared revenues or subventions should be 
evaluated in terms of how efficiently the aeveral governments are in 
gathering revenues, which system will spread the burden of taxation 
in the most equitable manner, whether formulae can be devised 
which will meet the criterion of "need," or whether the State 
should assume financial responsibility to the extent of its interest 
in all theae functions embracing a general as well as a local concern. 

As was stated in the first pages of the study, "one must know 
the direction in which it is desired to move before even the slightest 
short-run objectives can be developed with certainty." 
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ouab_~ •.••••••.......... II 10 \I 121 Jam.to".. •••••••.•....•••••• .. 8_ 18 16_ 

]'Joy ......................... ,. 11 ., 1,026 Elmira ••••••••••••••••••••••• I' 40 26 62a 

t PIa,..., ....................... 21 II 10 100 Auburn ••••••••••......•..••• 67 41 • 88 !¥._ ..................... M 18 .a 1,7M 0 .............................. a OJ 87 1,869 
OIlawanda ••••••••• '.' ••••••• 87 14 18 629 KInp ......................... 26 .. 18 ... 

N. Toaawanda •.••••..••• ' ••. ' 8. 1a .. 196 Rom •.•••••••••...••••••••••• 4 46 9 81 
N .......................... .. 1. II 146 BlnahlU'G\on •••••••••••••••••• .. .a 11 1~1 
~bon ........................ •• 17 29 "1 Newburah •••••••••••••••••••• 18 46 .. 786 

IddletoWll ••••.•.•••...•••.• .. II 4 1. Onekla ••••••••••••••••••••••• 6 67 .. 1,881 ~ 0,"" VaU. • ••••.•.•••••.•••.• 1. 19 8 9 Jobn.to'"' .................... 8 46 66 1.026 Look_ ..................... .. to II I .. Little J'.u. ................... 86 .- 13 189 Nor_hlb, .............. 0 •••••• 68 • 1 .. I .... I\ll!.on •....•••••••••••••••••• 1 .. .9 1.401 
W.~ .••••....••••...... .. II II 461 MechanlovUl •••••••••••••••••• 17 .1 36 1,160 
~ .................. 'I .. .. 71K Bom8l.l ....................... • .. .. 1.930 V:!:ti.i; ............ ......... 'n .. • 9 o''I'.!-...................... 46 68 • 81 D ...................... 19 J6 • J6 L m.n •••••••.•••••••••••.• .. M • 26 
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TABLE 76 
CoBBllLATIOIf BZTWllIIN hacsNTAoII 01' TaJ.0BJIR8 ~B SPaOIAL SUBJIIO'l'8 AND TUm AMOUNT SPliNT PIIa TIIACBIIB IN NUfBT!' NIIW YORE 

VU.LAQII8 UNDIIB BUPIIRINTBHDIINTIJ, 1930-31 .. 

Per Oent Amount 
VILLAGB of Special B.f:\ .or B.-B. (R.-B,)I T_oh.,. oaNi .. 

B. B. 

M~ .................... 1 , 8 D kenmol'f', •••••••••••••••••••• I 16 2< 616 Oo_naid. ••••• o ••••••••••••••• 8 " " 1,938 B.amb~ ••••••••••........••. , 60 66 8,136 Bath ......................... a M 60 8.600 Oardetl City •••••••••••••••••• 6 • • 16 Dob" Ferry ••••.•••.•••.•.••• 7 21 1< 106 I.naiDlb1ll'l .................. 8 12 .. c006 Pelham •.••.••••••.•••••••••• D 8 8 D Tioo.d~ ••••..•••.••••.••. 10 66 .. 1,118 1Vat.rfo .••••••••••••••••••• 1\ GO 1. 0,241 Woodm.N .................... 12 18 8 a. TuPJ*' LaIc •••••.•...•.••••••• 18 68 •• 1.026 Gouverneur •••••.•.•.•••...••. 1' .• .. 71.6 6.112.26 ~.e Vall"" ................. It.a .. 89.6 1.660.26 3: ....................... 16 '0 .. 676 80.,.". ....................... 11 8. oo . ... O ... tNIIMIk ................... 18 6 \8 1.9 0,.."" \lay ................... 10 16 , 16 8oand.aJ.e .••••••••.•.•...•.••• .. a 17 .80 
ru~.·:::::::::::::::::::: 21 1. 7 •• •• .. 60 8.600 Mamaron.u. (Ry. Neok) ...••.. 2. 16 7 •• ~h~:::::::::::::::::::: .. '" 21 "1 26 8. 7 •• -...................... •• D 17 ... Cat.kiU •••••••••••••••••••••• .. .7 SO 000 n...oirvUl. Ceut.. ..........•... .8 17 1\ 121 DanavUl •..•••.••••••..•••...• .. • 1.. .... 606.2& BI'tJOPiU •.•••••.•••...••.•... .... 1 ... 870.2& TanywW'Q •...•••....••••.•... 80 .• 10 .... 420.36 ~ Wuhin&toa .............. 8. 1 16 G:.!& 

Looc t:::.~:::: ::: ::::::::: 33 .• II 47.6 1.2M.2ft 
88 .• 1\ 2:1.6 auo.211 

PerOent Amount 
VILLAGB of 8pecial B-¥ .. tper 

l'O&OOen Gaoher 
B. B. 

WhItehall ..................... ".6 T'7 
Baatinll-upon·Budaon ••....••• 47.6 22 
Roalyn .••••••••.•••••••••••.• '7.6 20 
FrPdonia •.•••• , •••••••••••••• •• 76 
Herkimer ..................... 110 88 
Depew ...••••••.••••••••••••• ".8 36.6 
Fairport ••..•••••••••••••••••• 62.8 80 
Ma.ena ...................... ".8 86 
Peekskill .•••••..•.•••••...••• 66 '3 LanOlLllter •.•••••••••••••••••• M.6 M 
SauaerU ••••••••••••••••••••• M .• 61 Penn Yan •••••••••••••••••••• ., 67 Perry •..••.••.•.••••••••••••• 68 ,. 
GI'fIClIl leland •••••••••••••••••• •• 7' Boosick. Falla •••.•.•••••.••••• 80 •• Oaaining ...•••••.•.••••••••••• 81.6 19.0 Put.o.boKue .................... 81.6 62 •• 
Buntinaton ••••.••••••••••.••• .. 26 
LaWrt'lhO' ••••••••••••••••••••• .. .. 
Well.l!lviU •.••.••..••.•..•.••••• M 63 
Malvern •.....•••••••.•.•••••• 66 '3 Harrieon .•••.••.•••••••.••••• 87 29 
EMt Au.rora ••...••••.•.•••••• 68 .. 
Walden ....•••••••••..••••••• 6. 87 
Bllliaton Spa ..••••••••.•••.••• 70 60 
Havenlraw ••••..•••••.••.••.• 11 3&.6 
&>otis .••..••••••••••••••••••• 10 68 
JuhnftOQ City ••••••••••••••••. 73 70.6 
Port Cb.t.or ••••.••••••••.•••• 1< .1 
Mfldina ••••..•••.•••.••••.•.• 16 63 
Mineola .•...•••••.•.••••••••• 76 .7 
Northpcr\ .••••..•.•••.••••.•. 11 88 
Fr-purt ...................... 18 2< 
Baklwia ••••.••••••••••••••••• 1. •• 

B.-B. 

81.6 
06.6 
".6 .. 
88 
16.8 
".7 
".7 
a1 

•• 6.6 
10 
21 
19 
1 

41.5 
1. 
38 
.7 • 83 
38 .. 
18 
1 

86 .• • '.6 •• .. 
8D •• .. 
88 

(R.-B,)' 

002.21' 
660.215 
168.06 ". 1._ 
282.2< 
767.29 

1.06 •. 29 
961 

.2. 
80.06 

100 
..1 
861 

1 
1.072.06 

361 
1 .... 
1,36: 
1.0119 
1.444 

729 
82<0 

1 
1.260.2 6 

26 
16 
6. 

1.849 . .. 
l.&:.n 
1.621 
2,916 
1.0119 
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References in italics indicate mention on a table only. 
Page references followed by T and a numeral are complete tables. 

A BILITY to pay, 271; New York 
counties, 272-3, T 53; 274, T 54; 
283. 

Academies, incorporation, 170. 
Accounts, school district, kept on 

check stubs, 212; funds com
mingled with personal bank ac
count of treasurer, 212; standardi
zation, 60; supervision of local, 
240-2; town, audited by county 
supervisor~, 80. .,. 

Ad hoc distrIcts, see SpeCIal dI8trlct~. 
Administration, 145-160; handI

capped by multiplicity of govern
ing boards, 145 j legislation should 
be <separated froID, 145; in local 
government units, 158; manager 
plan, 160; policy forming. 145-6. 

Administrative controls, 27, 60, 392; 
of debts and taxes, 279-80; in 
education, 148; exercised by State 
executive department, ·36; are re
stricted, 152; see also Comptroller. 

Administrative costs, ratio to relief 
expenditures, 333, T 67; 336, 339, 
T 68; in Jefferson county, 338; in 
Otsego, county, 338. 

Aeroplanes, 286. 
Aged, see Old age assistance. 
Agriculture, counties employ ad-

visers on 77, 81; county-local re
lationships, 88; encouragement of, 
by counties 70, 75, 78; extension 
work 249, t.56-7. 8ee also Farm 
schools. 

Agricultural societies, county aid 
for, 70, 75, 78. 

Airports, administration, 37; town 
provision for, 56; village may 
establish, 119, l'eS. 

Albany, 94, 102, 231, 237 j chartered, 
91; health organization in, 348, 
357; road from Jefferson county, 
286; water supply, 349. 

Albany county, elected officials in 
overlapping districts, 3; tax liens, 
268. 

Albany Port District, 133, 135. 

Albany-Schenectady-Troy area, 138, 
139. 

Alcoholism, dangers taught in 
school, 201-

Aldermen, 92; See also Officials. 
Almshouses, 47, 326; See also Wel

fare. 
Aloofness of central toward local 

welfare administration, 326. 
American legion, 330; See also 

Veterans. 
American Public Health Associa

tion, 348. 
Anderson, William, work cited, 134n. 
Animals, stray, impounding of, 

40, 41. 
Apportionment formula 224 j See also 

State aid. 
Appraisal of government services, 

Chap. VIII. 137-161. 
Apprenticeship, in education, 166. 
Arkansas, assessors apPOinted by 

county judges, 263. 
Army and navy union of the United 

States, 330. 
Art, cities allowed to purchase 

works of, 99. 
Assessment, 231-234; and collection, 

kinds of taxes and distribution, 
232, Fig. 16, 242-46; county, 71-
74; districts 210-11; equalization 
of, 30, 71; for cities, U5; by 
county, 80; and educational oppor
tunity, 220.; first made by town, 
39, 50; full value, 191, 243; regu
lation of, by town, 60; reort!aniza
tion of system, 7, 147; revIew of, 
71, 242-3; reassessments, state 
board, powers should be broad
ened to order, 282; rural, should 
be made by State, 283; seventeenth 
century procedures, 261; special, 
10.2; for highways, 304, 320 j for 
sewers in villages, US j town, 39, 
50--5~; tax expense per thousand 
dollars, full value of real prop
erty, 264 T 52; procedure, 276-8; 
as unit, 261-5; village may make 
its own or use town roll, 1~1. 

[413] 
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A.s&essors. AJbany, 9-6, 102, 231 ; 
eompetitive examinations for, 282; 
Hudson, 94, 102; New York City 
charter provision for election of, 
93, 102; number of town,. 72, 80, 
147; removal for inefficiency. 263, 
282 j review of own work a dtscred
ited administrative praetice, 147; 
review of tax roll made by. 50; 
State, 30; town, 50; village, lI8, 
lID,I!O. 

Association of TOWDB, 51t. 
Attendance, law, 200; ofticers, 

school, 173; school daily average, 
213. 

Attorney General's OpinionB, 242. 
Auditing accounts, State Board for, 

284. Bee Gt.o Administrative eon· 
trois, Fiseal relationships. 

Automobile manufacturers' 8ssoei~ 
tioo study, ei~ 285. 

Aviation, city iaDding fields, 99, 1M, 
liS. 

BAKER, NEWTON D. work eited, 
322-

Bank, maintained by city, 99. 
Band, concerts, 56; village, 1I8, 1!3. 
Banks, <tate, franchise tax on, 247, 

l!51, l!59·60. 
BGrlo .... HiMrod, cited, 168. 
Ba~ pnblie, authorized iD cities,. 

95; ill towns. 51; in ruJ.agee, 1M. 
Bedlow'o island, 9-+. 103. 
Beer tax, 281, m. 
Bergen eounty, N. J. 287. 
Betters, Pan!, work cited, 37, !24D, 

3080. 
Bidwell, ]1'. D. work cited, 25. 
Billboards, eontrol of, 56. 
Billiard psrlon, diotribntion of tax 

on, 2; lice1Ule fees, :U, 248, ~1. 
281. 

Binghamton, 138, 1$9, n7. 
Birds, eounty proteetion of, 7s. 
'Black Ri_ Regulating Diotriet, 133. 
Blind, an, 3"l', 331; aooioted by 

eounty, 78. 
Board of Equalisation, Be. Equali

sation. 
Board of Reger .... 28, 170, 178, 199; 

eDLlinationa, 220; and librariN, 
186-81. 

Boards, I!Overning, - Adminiotra
tiOD, Olticials, • ...t field of opeeiaJ 
board, .. SoeiaJ Welfare, Board 01. 

Bonds, authorised by eounty, 0« 
LoeaJ go.aument, ilnanee; .uthor~ 
iaed by oeilool distriet, ... School 
distriet, bODda. . 

Books, approved by Regente for b
brary pardwle. I8On. 

"Borough plan"', He New York City, 
consolidation. 

Borrowing, 284; authorized for 
buildings, 7t. 

BoUDdaries of municipalitiea or di ... 
tricta, 81 j of political unita, 387; 
of town altered by county, 80. 

Bounties, 25. 41 j offered by eounty, 
71; by State, 25, 26; by town, 
3D, 50. 

Bowling Gr~ 103. B" auo 
Recreation. 

Bridges, 99; authority, 132; ehange 
of location, 76, 81; condemned by 
county, 78; in corporate Hmiu, 
114; ex .... eoot of town bridge 
born by county. 75, SO, 302; eonnty 
levy for, 75; financing. 297; under 
Port of N. Y. Authority, 134; on 
Btate highway, psrtly in eounty 
jurisdictioD, 77; Th01llt&Dd leland 
bridge authority, 132; toll, 303; 
town, 55, 76, 81; 8" alto Bigh~ 
way .. 

Broad Bt. sewer, 91t. BUI.1oo 
Sewers. 

Brodhead, John R., work eited., 3t. 
BrOlll[ River Parkway, 133. 
BrooldV", Boorl of Btlvcatiott of 'M 

Cit, of v. Rtde7wtw, cited., 175. 
Brooklyn, healtb board, U2, 348, 3S7. 

& • .u.o N .... York City. 
Broome county, 268. 
Brnbacher, John B., work cited, 198. 
Budgeto, preperatiOD of, 2SO; often 

not made, 283; 8. .leo lleTmue 
adminilrtration. 

Buffalo, 138, 139, 175, 237,275,277; 
&MeMIDent procedure, 284; mu· 
nicipal reports not required of, 
37; public health activities, 348. 
ta", lieu, 268; Univenity of Buf· 
falo, eancer reeeareh at, 29,. 358; 
welfare, adminietratiYe eosta iD. 
113, 338. 

Building eode, adoption of, by eel'
tam town., 52; by villap. 1111, 
J!I1. 

Buildinga, N.... York City ..... 
powered to regulate new, 93; 
villagea may acqoire lor publle 
pnrpoeeo, leI; -1 ngulate 
height and type, 121. 

Bnrgomuter, 92. B .. eIoo OIIieialL 
Burial, .... Cemeterieo. 
Bullrineee., lieenaa, 93. Bee.'" 

Franchise&. 

C-'1ALS, eonstrncliOD of, 28. !86; 
importauee of hi State budget, 28; 
8ubeidized, 25. 26. 

CaD_ r .... reb. 368, 



INDEX 415 

Capital, furnlohed by State, U-26. 
Capital .tock tax, 237, .-+,....s. 
Case load. in town., 337 t Be. cl1,o 

Welfare. 
Call worker.. competent. may r~ .. 

duel expenditure., though ratio 
for administration II higher, 334; 
mMioal Rl'vioel authoriud by, 
334. d 

Caab. lubaUtuted for grocery or erl 
In relief, 838. Bee 0100 Welfare. 

Cattaraugul county. 354, 366, 360, 
Catherwood, M. P., work cited, 262, 

808. 
Cumetefl., burial groundl for 

DOunty poor, 79 i cities to acquire. 
961 town. to acquire. 42, 60 i 
town. or vill"1I"I authorised by 
county to enlarge, '11; village, 118, U' ; burial of veteran.. ... 
Veteran •• 

Cemotery ..... laUon .. controlled by 
county, 7 •• 

Ceutral No ... York and Lower Bud· 
IOn RelfiOilal ntarketa, 132. 

Contral Park, 108. BOI.1oo Reorea· 
tion. 

C'bariti.., B .. Welfare. 
Chariti., State board of, report 

.ited, 83. 8l!3. 827. 
Cb.rton. Munlolpal, N .... York Cit:r, 

811, 101. 
Chl'.\100 Unlvoralt:r of, dI ... rtation 

lubndttfod., U. 
Child wt'lfare, 321, 3S8; boaTd 78. 

Pt'eIll.t&l t'&nt in. ('itiH. 96; Til· 
l .. ~ 118, 1M; Weatehelltel' 
('IOuntv. 113. 

Child .... ,;·. ..,urta. ..tabliohed b:r 
oo\lntv. 78. 110; h&nditoapped 
aldod: wh.n di ... YO~ by. MO. 

Cholfln, lOS. 
Chureh. ""n ... Uon. for '''pport of 

poor. S~, wwn 10'7 for. 41. SO. 
Cltloo, "The 0I1v" •• h.p. V. \11)-11', 

atlSt"t',nlflut • pro,. funetioD. 2SS; 
borrowing aut.horilt'd by eouutv. 
8'7, .sp ... ditu ...... 14. '5. 17. IM'r 
18; C'urT'fInt pUl'poeM and ouUaYflt 
J.1S-7, fur hoalth. 350. for bi"h. 
waya, .to!; 1ftlta"" He W'",1(a ..... 
("ity exPl"uditul"M for; Ft'Ck'ral 
ftlatiantt.h.ips with. ST; fllK'1al rallk:~ 
l~ o.f. 14; fUM'tit\8&, It; hitlltot'i\"ll.l 
d~'''''(\pmHlt. u-st T 16; ia~ 
~. 1M. 157; poUliNI .nd. 
If'\\nomif'. 115; in ftII.t.ioa to. edu-
Notion. ll\l4; ~ftrnlM"tt ftl\bt"a~ 
b:r. 3, powth of ...... pared ..... 0. 
tll'W'lltlo. Ij. J J. 013; Italtll .c1.ivi. ... 
ti.e.,. 3-&8, 3iS; it .... , ill ~ 
_i6od h:r logi ... tu..... II.; 1.-
cwpontlOl\o 13; ._ of, 11. 

13 i relationshipR with other unite, 
"ft Inter-governmental relation
ohip •• 

Citizen. Interest, 159. 
Citizenahip, taught in achoola, 201. 
Citf manager. 92. 
CiVIl procedure, Code of, amended, 

240. 
Clinic!, tuberculoRia, 16ft Health, 

tuberculoaie hoapitaia and clinioa. 
Clinton county, 866. 
COh .... 237. 
Cohomie, village a.uthorized to re

pair road., 1 !S. 
Cole law of 1925, 183, 193; aecond

ary teacher. in apportionment of 
State aid. 195. 

Collection of revenue. 266-8; county. 
61, 78, 87. 88; officiale, number of, 
236; State, 30; town, SO, 61; vil-1_. 118. 127. 

Colonial lawa, 40, M. 
Colonial to,yo government, 8841. 
Columbia College. 182. 
Columbia eounty, health. SM. 
Comfort .lations, town, 68. B .. 0100 

Sanitation. 
Commiesion on State aid to llunici

pal anhdiviBiona, 216. 811. 
CommiaaioD for the Revision of the 

Tax Law.. 188. 159; Third re
port quoted. 161. 245. 28l!; Sinh 
report quot.d, 146. 313. SeveDth 
report, 2690; Memorandum 12, 
quoted. 211. 

Commiaaioner of Educ.tlon, State. 
.. Edueation. State department. 

CooIDlittM OD the Coata of Medical 
Ca~ cited. 348. 

Common land.. 41. 5., 
Common aohool fund, _ Rduoalion, 

State ald. . 
Common aohool system ... tabliohad, 

27. 181-1. _ 0100 Ed_tion. 
CommuniN.tion. iruproYecl mMJUI of, d..,.....,. ut.ility of .~a1 clio

tri.ta, 137. 
Community, eMltera in rural ane.s, 

IM-T, in Otaogo .. unty, lSI. F~. 
11 , in_ta, 3, 2:l8; probl ...... 
"'4; vitalit .. to aupport 10""'"'''' 
..... tal Cll'pi.iatioo. lamng. 151. 

Community aniu., 157, ISS; apecial 
distrif'tl preferable to to.. as, 
68, aohoola may become. ~ 

Compact .. in_teo 133. 
(Qmplaint. of ax. ,.yers.. I.s.&; .. 

.,... Rpnew &ad equa.l.iatioa.. 
Comptroll... a ...... n.. pre!eribed by. 

eo. ~, auDi<ipaliti ... ..."...-t "'-
80; ..pona cited, 38, ". 1"'-, 131, 
,-". 148., 150, lSi; ...... _ 
._ ia doaptB _ II<oMa .... 

adaiaistntiooo, _" 
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Condemnation, Bee Eminent domain. 
Condemnation of school buildings, 

199. 
Conference of Mayors, 96, 104. 
Conservation, 377-8; department re

ports cited, 133, 377-9. 
ConstitutioD, New York State, debt 

limits, 240, 268 j home rule amend
ment, Ill, Bee a180 Home rulej lot
terie. prohibited (1821), 168; 
provisions for local government in, 
41; for county, 64; for town, 41-2, 
48-9, 62, 88-690 j village incorpora
tioD, 117. 

Contagious disease, Bee Health, COD
tagious disease prevention. 

Contract, joint, for town and vil
lage water supply, 131. 

Conventions, expenses of officials at, 
78, 96. 

Cooperation, between State and Mu
nicipality, 114; Bee also Inter
governmental relationships. 

Cornell University, 377, 383. 
Coroners, 4». 
Corporation tax, 188, 233, !4H, 246, 

!51, !5Z, !5H, f59-M, 281. 
Corrections, charities and, county 

expenditures for, 8-t, 86; house of 
industry, construction authorized, 
54; Rensselaer Co., 75; State &e

tivities in, 26; Bee alao Protection 
to persona and property; Welfare. 

Cortland, county, health, 354, 359. 
Cost of administration, ratio to relief 

expenditures, eee Administrative 
costs, ratio to relief expenditures. 

Cost of government, 14-18. 
Council. city. 109. 
Council of Appointments. 109. 
County, chap. IV. 64-89; ability 

to PO)' taxes, 211, 272-3, T 53; 
percentage deficiency or excesg, 
274. T 54; administrative organi
zation, 64. 67; modification of. 6.i-
69' modernization of, 68-69; su
pe;.nsion of villages may be dele
gated to county. 127; agricultural 
societies, aid for, e" Agricultural 
80cieties j &88e8sment and collection 
of revenue, 71-'",; aee 0.1,,0 As-
8e88ment; aBSe8S0rB for towns, 
number of, designated by county, 
72, 80; board of review, 71; may 
legalize informal procedure at 
village elections. 128; borrowing 
authorized. 72; bounties for wolves 
offered. 71; buildings, borrowing 
for 71; eharitiea. 8f!f! County, 
... eifare activities; ehild welfare 
board, .ee Child welfare; ehildren', 
eourta established, ... Childr"!". 
eourta; constitutional proVUJOD. 

for, 64; court of sessions, 6e' 
Court8; divided into towns, 41; 
economic development, 75-79; eee 
auo Economic development; edu
cation, development of, 70, 76-79, 
81, 177-8,197; see aleo Education; 
expenditures for, 8.+-85; per 
teacher, 219, T 40; responsibilities, 
70; elective officiale, 4; equaliza~ 
tion, commission, 30, 71; by super
visors, 71. 80; expenditures, 15-17, 
65m, 82-3 T 13, 84 T 14,86 Fig. 8; 
limited, 240; for bealth, 850; fiscal 
ranking of counties, 14, IS; fune
tion8, early units, 80; growtb of, 
70, 71-79, 80-8.j, 89; government, 
beginnings of, 64-65 j develop
ment of general, 71-74; expendi
tures for, 8-t-85; functional ex
pansion of, 76-79; investigation of, 
73; manager form, 74; reorganiza .. 
tion, 48-49, 62; health activitiee, 
7$-74, 148, 363; districts larger 
than county recommended, 148; 
and 88.nitation. expenditures for, 
8H6, 373; 8ee also Health; high
way activities, 33, 75-79; eu alao 
Highways; expenditures, 84-86; 
compared. with towns, 47; hi,tori
cal development, three periods, 64. 
70; homes for needy erected. eee 
Almshotl8e8; justices as adminis
trative officers, Me Justicea of the 
peace; local government eervices 
rendered by. 64. 88-89; manager, 
8" County maDager plan; munici
pal boundaries altered by, 73; mu
nicipal corporation, iltatus of each, 
64, 72; number in early New 
York. 11, 13. 64; in 1930. 138; 
at pretteDt fifty~AeVen. 1.', 64-65. 
officials until 1821 appointed by 
uover:Dor, 64; removed by, 87; of
ficiala, number of, 4n; panel of. 
66, 67; outlays, expenditures for 
capital, 8.f-86i poor, IUpport of. 
75-76; eee Gleo Welfare; population 
deDsity, 142. T 23; protection. ex
penditures for, 8H6; jails and 
eourthou.8e8, built by. 71; repaired 
by, 80; provincial tas. apponioned 
by, 71; railroad bonds, levy for, 
76; recreation activities, 78, 81; 
expenditure. for, 83, 8-+-85; ue 
aUo Recreation; relatio1ll with 
other units, .u Inter-governmental 
relationf'bip"; rt"Ol',zaniUltion of 
government, 7; aalarieR, local, re
vi,ion by, 73. as service agency • 
81; .upervisorl, ."8Ume duties of 
ju"¢ieee, 65; equalize &Ue881Ilenta, 
115; unsuited to administer _n
ieee of government, 66; .upeI'-



Yiaory powen exereiaed by, 80-81; 
tax authori&ed, '11; table, per .. 
eentage diltribution for State aid 
for education. 196. T 85; dective 
ochool tax rate on full value of real 
property. 222. T 41; tax collection 
date extended by. 7!. 80; levied to 
liquidate railroad bond obligation., 
80; raw for acb.OOg OD full val~ 
221, T 411 tax ••• BBelled by. 233; 
for COUDty purpoMS, 8.; eN 0110 
Revenue i tranaport facilities. de
velopment of. '16-79; •• Alao 
Highways; town functions ... 
lumed by. 88-89; towna altered 
or eatabliahed by, 78; trealurere. 
number, hi delinquent property 
tu. .. collected by. 116; vocational 
achoola, 70. '18; water authority. 
7." dietrieta, 131; welfare aetivi .. 
ti ... 76-79; dI.trict, 47. 78; U· 
penditurea for. 8H6; _ aloo 
Welfare; workmen'. COmpeDlatiOD, 
73. 

AUDty-eity CODlOlidatiOD, 7. 
JoWlty bome rule. .. Inter-govern" 

mental relatiODuipa-State-eounty. 
Dounly manager plan. 89. 7" 
~ur~ county, 10, ''11, 133; moiel

pal. 2·61 i of 1MAi0n.. 'lO, 71 j 
~uP"'me. 236, 148, 218 i in toWDa, 
39. SUo 

rrawford, F. 0., work eited, 293-
i.Tim .. wide-.p ..... d, 148. 
i.Timo report.o, 114, 381. 
Criteria of community unity, 1". 
c..... walko, Yillall" ma7 &all: to baild, 

118, JU. 
Croton aqueduct, loa. 
CUlTiouhun. ... oI0m0atary oehool, 

101. 
Corti., W. )(~ work oiled. t. 33~ 

DAIRY lnopootora. 74; omplo"'" 
b1 COllOty. 61; S.. olio Milk 
Iupply. 

Dalton, Bop ....... k oited, 5. 
Deaf and dumb, lno ....... tion by 

count" 7S; Ne. York City iuti· 
tuUon for. 98. 

DoM limlt.o, _1171; of oIties, 11'-
8ft olio Tal< limila. 

Dtud_ of to... 43; 8ft "'""' 
To~ .. 

-n...d.nt" .......... 001 tax .... Ill!-
1:1, T :It. 

Det.utrali .. tioa. of .dmW8tn.tift 
.... poa.sibllih. 13$-8; of eity ~ 
erameot: 118; ... .".. Home rulei 
~liDlU of, ia 19!5. 87; of dooI 
adDllni.tratioa, -; &Ion>uP ope
oIal distrldo, 1M. 
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Deeda, regiotration of in ""nnti ... 
7J; recording iD New York City, 
9S. 

Defectives, eared for by county. 47. 
De! Mar. Judge (of N. J.). 267. 
DelaWlLl"e, (Slate) minimum educa· 

tional program. 226. 
Delaware county. State share for 

education, 185. 
Dental hygiene, 358; Boo GIao 

Bealth. 
Denver. 279. 
Depression increased ratio of State 

aid to local taxa for education, 
UJ8, T 33; Be# oleo Education; 
Revenue. 

Dimmock. lIanha.ll, aeautance ac-
knowledged, Yi. . 

Dioobled American V.terano of tho 
World War, 330. Bee oleo Vet
.... DL 

DiuertatiOD, aubmitted to University 
of Chieago, iI. 

District attorneys, number. b.. 
Di.tric:l aUperintendent of .... 00 ... 

method of election, 173; 8Uper .. 
Yi... ail YiUageo with population 
le88 than .,600, 178. .. cUao 
Bdvco'-, 

Di.triot.o, _ Special diotric:to. 
Doeko, 96; 1_ to highoot bidder. 

101. 
Dot'W.nta nJa.iN to 1M OolottYl 

HiolOrJl 01 Nov> 1'or"; _ O'CoJIa. 
ghan, E. B. ed. 

Dog tax. n. 
Do ..... _ •• Board 01 Ed_lioto 01 

Cit. of N .... 1'ort, oiled, 175. 
Dongan charter. 8ft Cha.rterI, mUDiei· 

pol. N •• York City. 
Dull .... R. L., "CiIY. nlWl _II • .,.., ,,'..,..u..- 334. SlO. 
Duke'. \a-. ..,Ueetion of tuN 

provid", by. 236; county oourta 
provided for, 70. "11; fuDetiou, 
70; poor UDder, eN Welfare; 
prorn- dlYided into ridinge by. 
tW; as ~t unit.. S~; to--. 
Glurta provideel ill .so; eDum ... w. 
In, n. ~; and .......,. othB oil&
tiOD8 ill. foot.ooJIOt8. 

Dumb. _ Deaf and dlllllb. 
Dnwpin« ~ Yil1ap, lUI B. 

tUoe SaDltatioa. ~ 
Dupli .. _ of ... _tal ..... 
;-, 6-

Durand, E.. D. _ oiled. sa. lot. 
Dulclo rule, 21; _ "'""' New York 

(Stale) ~; odaoolo, UWI; 
~ "'""' L1_tioa, 

Dulclooa Ooomty. 307. 
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EroNOMIC activity. atimulation 
of, 25-6. 

Economic development, 27, 34; agri. 
culture, encouragement of, 34, 70, 
75, 71, 78, 81, 88; billboards, 56; 
in counties, 75-9; forests, county, 
77; State aid for, 34; town, 56; 
improvement of common lands, 54 j 
markets, publi~ 79; merino sheep, 
subsidy for, in towns, 55 j plan
ning, COUJ1ty-local relationships, 78, 
88; town, 56; town board, 83; 
regional planning, BU Planning, 
regional; political boundaries, 3; 
protection for game animals, 76; 
public utilities, county, 79; town, 
56; pUblicity fund, town, 56; rail
roads aided, 25, 55, 76; reforesta
tion, 8U Reforestation; in towns, 
5H; veterinarian, town, 52, 56; 
white pine blister, elimination of, 
in towns, 56; zoning, Bee Zoning. 

Economy, retrenchment versus, 19. 
I~nomy bill", New York City, 112; 

see 41&0 New York City, manda
tory salaries in. 

Education, Cbap_ IX. r- 165-229; ad
ministrative contro in Board of 
Regents, 148; units. 205-15; band 
concerts, IIt:e Band; board of, 4n; 
budget, in cities, 176; cities may be 
excluded from county districta 
maintaining speciaJ achool., 178; 
common school system, its evolu· 
tion from private to public, 1415; 
Commissioner of, executive of State 
education department. 171; poten
tial dictatorial power, 200; county 
expenditures for, 8.t-6; county local 
relationships, 177; county super· 
intendent, provision for, 76, 177; 
Deeoration Day. "" Memoria] DaYi 
def<eta of present system. 203-6; 
development of. 6; in counties, 70. 
76-9, 81; in towns, 5,J-6; division 
of ~nsibility for, 171; "emer· 
8"IlCf'. 179; eveuing ochoolo, 98; 
expenditures for. 90, 98, 165; by 
State, 179; farm .. hoola established 
by county, 78; finance, reorganized 
in Delaware, North Carolina, and 
West Virginia. 22&-7; rNpODSibility 
of State for minimum program, 
224--7; lIrat State grant for. 167; 
State support for. 181-201; town 
administered before 1812, 4:1; free 
lebools. 28. 98, 168; grants for, I, 
27, 167-8, 190; evaluation of 
granta-in-e.id. 21$-224; importance 
of in State budget. 26. 86; mini
mum 1o"" reqnlred by formala, 

114; objectiveB BOught in, 28; iDter
gOvernmental relationships, .ef 
Intergovernmental relationships; 
Junior Aehievement Foundation, 
78; land set apart for scbool fund, 
168; Latin school in New York 
City, 97, 102; law, 327; cod.iOed, 
200; rulings of CommiMioner IIltp· 
plernent statutes, 200; libraries, 
school, 180, ~ Glso Libraries; 
mandatory expenditures, 200; 
medical i~ion, 355; fee balis, 
356; "mimmumH facilitiee:, 211; 
monuments, erection in counties, 
76, in towns, 42, 55; New York 
City, department of. 99; night 
schools, 98; ... public fUDet.ion, 
)68-9; public eebools, local tax re--

. ceipta, 184 T 31; report. from 
localities, 202-3; rural ecbool., 
revenue for, 214, U8; Table, 
correlation between teach training 
and amount spent in, 397 T 73; 
school fund administered by town, 
41, 5", 56; school houses, erection 
of by towno, 54; ochool ..... ter •• 
II« 8choo1·maater; achoul term, 
lengtb of, 190; oecondary ocbool 
system, 169-71; echoola, Dumber 
of, 167; IIOCial betterment, Enex 
county, 78; atandaru rai.led by 
state administration. 204; State 
aid, when lIrat given, 27; table 
ranking states by contributi""" per 
es.pit&, 204-6 T 37; trend of, 28; 
State aida pby.ically bandicapped, 
333; State best unit for, 203-4; 
State department, organizatiou of, 
28, 171; ~eT8 of, 36, 178, 198; 
reporto .,ted, 38. 176. 185. 193. 
213. 214. 219. 221. 224; tabl .. 73-
76, p_ 397-403; State fund.o ad
ministered by towno, 41. 64. 66; 
State-I_I responoibility for. 27-8, 
159, 228; relatiOl1llhipa, ftaeaJ im· 
portanee, 179; State schools, 28; 
State oaperintendent. 178. 197; 
superri.eory diBtricte, 189; teaehers' 
colleges aided by county. 78; town
commiuionen, duties of, S5; town 
as unit, 171-3; town upendltano 
for, .u-s; IIltperintendent, dutiee 
of, 55, 172; repla.cerl by eommi ... 
sioners, 76; unit for, 41. 82. 
YiUage, Dot made reepouible by 
State, 128; table, eorrelatlon be
tween teaeh training and amount 
spent per teacher. 398 T 74; voca
tional school.. eounty, 70, 78; 
State, 28_ 

Educational opportunity. equaJiatiou 
of, 28, 38. 185. ]90, 191, 217. 120; 
228; ... .,.., State aieL 



Edward., G. W., work olted, 100, 103. 
Elected omolala, Albanr. oounty, 8; 

in New York, 4; in vIllages, 119. 
Election., villar. informa.l procedure 

may ba legah&ed by oounty boarda, 
127-3. 

Electric and gaB CODlpanies, Oli. 
Electrlo Iighta, village to oontraot 

lor, 120 I .... G/.o Lighting, otroct. 
Elmira, 828. 
Embargo and Non-intercourae acta, 

liS. 
Emergency rolief bureau, IN Wel

fare. 
Emergency work relief, H. Work 

relief. 
Eminent domain, 9'. 121. 
Employees rotirement sYltem. 88; 

municipal employees may parttel .. 
pate In State lyatam, 114. 

EngiOtMIf and IW'T8yor. State, "" 
port olted, 204-

Engineer.. 309; He oleo PerlOnne1, 
In highway admlniotration. 

EnR'liab, In.truction in, 167. 
Ellgliah granta·ln-ald, In keeping with 

tradition of freedom, 20., 
EqualiaatioD, of Ulellmenta by 

couuty, 01 'II, 801 principle Intro· 
duoed In high-:r apportionmant, 
331 of tax burden, 36; and rniew, 
80, 234-8, 26H, 8021 State board 
aI, 248, 284. 

Eraemu. BaU .... demy. lTO. 
E..." GOunty, 78. 
h.'rie oounty, 198. 
Ktltate tax, 87, m, fU-I. 
lIxamln.ti ..... oompotiti ... for .

...... lIl1i. 
Examination .. uniform. 170; R.nta. 

atlld.nta paaaing .. faotor In State 
aid, 185. 

R ... utl~ power, 16-4. 
EIomption from taxation, Yill~ 

_ not ahara tano for roada 
ouUld. oorpont.tlona, ll8. 

Expendlt ....... aU unit&, 15-171 com· 
parocI with DIIt\onal 1-. 18, 
J9, to; atate and ~ go ....... _ta 
16-17, 1_; ed_tl"" major 
ltom In, 166; _.,.. ErponditurM 
undfor ftrioue unite and f'ulactioaa. 

El<tenaloo work, _ Agrieultu.... u· 
toaoIoa ...... t-

IC FACULTY" prlnolpl. 01 taxatioa, -. 
Fairlie, John A., 1I'OI't cited. 14, 108, 

8lIS, 848. 
Famm ... Us, 
Famil:r iDw-ta In aoIoooI ............ 

tie.. 
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Farm and home bureau, 78, 37&-7 J 
State aid lor, 34, 248, 249. 

Farm achool., 78, 81; state adminia
trative control, 178. 

Farmera, tuberculous cattle owned 
by, 380. 

Farma, dairy, 367. 
Fasaett committee, 3&. 
Foderal aid, lor child hygiene, 358; 

for highwaya, 804. 
Federal government, influence of, on 

.tate and local policies, 34j relief 
administration, 332; relationl with 
citie., 37; He aUo inter-govern
mental relationahipa. 

Fee basia of tax collectioD, 211, 267 j 
feea greater on delinquent pay· 
ments, 268. 

Felon.. cared for by State, 26. 
Felonl .. , 87 G. 
Fence viewers, named by constable 

and Over&Mn. 39 j provision for 
Into ...... SO. 

Fen_ town to regulate, 40, 41, SO, 
64-

Finanolal admlnlltratlon, ... Bevanue 
administration. 

Financial aid, may be withheld by 
State lor noo-eomplian.. by loc&l 
diatrioto with roguIationa for old 
age aaaiatanoe, 831. 

Financial institution. tax. 2. 31, m. 
248, tst. IS...,. IS~. W. 

l"In ... lor poor reliel, 76. 
Fire alarm diml.to, provlaion for, 

Iii. 
Fire oompani ... authorUed in towu, 

42, 61 i are ho_ 'rilJase, ll8, 
l!O. 

Fira prenntloD. te"8ht iD aohool .. 
tOI. 

Fire proteetion. 93, districts, author~ 
iRCl by COUDU-. '7'8 i ill towna, 53, 
1271 city _peratioa with to ..... 
and Yillap, 116; Albany, 100, 
New York City. 100; provillOD for, 
U; 'rilJase, 127. 

Firemen, ap...,u.ted b:r nuap, Ito; 
training aohoola UlthorUed for. U, 
7~ 96, I!l. 

Fi.u ahility, _ Ability to pa,. 
-'F*-l aapecY-. de-ftned ia COD.DeO

tloD with _po 01 the Inquiry, I. 
Fi..I reletioaahipa, i; radj.gtmen, 

01 alate and -.. 27~; __ 
loa, e, alate In_ In ~ 1" 
lSi. 284; In _11an, 8M. 

,..., proW ... 0' .,; ...... 001 ...... 
~.....tcited._ 

Flab, ...-..u.. 01, 7S, 
Flatb""" to .. 01, 1;0. 
Ford, Nathu, ei1ed, lI85.. 
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Forest fires, 8uppression of, S2; con
ning towers for prevention of, 5Z. 

Forest lands, acquisition of, 56, 71, 
99, lU; "cut over", 151. 

Forest preserve, fiftieth anniversary 
of New York State, 377. 

Forestry, State aid for, 382; nur
series, 381. 

Franchisee, 101, 248; ..,. alBo Special 
assessments. 

Franklin county, 381; court house 
and jail in, 80; highway aid to, 
314-

Free schools, Bee Education, free 
schools. 

Freight, terminal facilities for. 133. 
Full value assesament, 243, 281; of 

real property in New York counties, 
effective 8Chool tax rate aD, 222 T 
41, 223 Fig. 15. 

Fulton oonnty, 307, 311, 381. 
Functions, allocation of, 7; appor

tionment of funds, 6; areas of 
related interest, 138, 157; aB8UDleei 
by State., 26; municipal, 37; op
timum sized unit for various, 146; 
responsibilities, 383; shareel by 
state aDd local units, 27; Bee cUBD 
City, County, Town, Village, and 
the various functions such as Edu
cation, Health, etc. 

G AYE protection, 76. 
Garbage, remo ... 1 districts, joint, 127, 

131, provision for, in towns, S!, 
58, 84; villages, 113; service basis 
eharge, 270. 

Gas and electric companies. 95. 
Gasoline tax, au Motor fuel taL 
"General district law", 130; He GUO 

S iaI distrieta. 
Gen~ government, development in, 

71, 7.j; in towns, 5(J--8; expendi
tures for. in counties, 8.......,; in 
tmms, 43, .u-6; inter-govemmental 
reJationshipa,_Inter-govenunent&l 
relationships. 

Gift"ord, w. J~ work cited, 170, 182. 
Goodnow, F. J., .. ork cited, 35, 110. 
Government, future aims, ~7; urban 

areas, cost in, IS9. 
Government, general, _ General 

government. 
Government, strnetnre of, maJadjnst

menta growing out of preoent, ;HI. 
Governmental units, development of, 

.... 20; Dumber, 11-14. 139; over· 
lapping. 3-6, 145; reorganization, 
150-&0; structural Btudy, 12 T I. 

Governor, power of, 35-6. 
Governor'. hlanc!, 182. 

Grade crossings, -298; He alBo High-
ways. 

Grand Army of the Republic, 330. 
Grante, ace State aid.. 
G-raphic c .... pendi..... of l'IMmitJ, 

8ttuliu, .u Planning .tudiu. 
Greene county, 359. 

HAAG, H. M., work cited, 262, 308, 
363-4. 

Haig, R. M., on state aid to eauca
tion, 216; work cited, 183, 191. 

Hamilton county, 143, 196, 219, 363, 
381. 

Ha.m". v. J/OllM, cited, 175. 
Handicap~ State education dept., 

aide, .7, 207, 248, 2.f9, 333, S50, 
355. 

Health, Chap. XlII, 346-374. Public 
Health; administrative., control, 
360-61 j rule making. 360; unit&, 
389; bacteriologist, county, 7S, 81; 
bovine tuberculosis, 74, 81; board 
of, certain counties, 51; in cities, 
103; Richmond county, 1!; in 
towns, 41, 51; burial permite, 72; 
comfort stations, expenditnrea for, 
347 ; towns, 5!; conservation of, 
103; Commissioner, may remove 
unsati8factory loeaJ. otlicere. 361; 
contagious disease, prevention and 
care, 118; corpses, remowl, 71; 
OO1IIIty, districts, 73, 128, 147; ex
penditures for, 8H; reimbureed in 
part by State, 359; echool hygiene 
distric1Os, 73; dentists, 7~; Depart
ment of, 333; development in 
eountiea, 71-"" 81; in towns, 60-1; 
disealJe prevention, 30, 71; di ... 
tri~ COIl8Olidated. 115, 127; 
equalization of .. rvicea in city and 
rural achooll, 355; npendituree, 
346, 350 T 69; financial r<porta to 
State required., 361; h08pitalll, 6', 
78, 96; of industrial worker., pro· 
tection by X.bor department, 333; 
laboratoriea, 7t. 81; State, 358; 
milk supply, 30, 105, 159. 387-9, 
and Fig. 20; New York City ex· 
empted from State h.lth law, 37; 
nnr_ 73, 81, 364; penonnel. qnal
iftcations of, 30; .. GUo, Penon· 
Del; phyeicia~ 30, 62; phY"iology 
and hygiene taught in .. hoola, 35.; 
pre--natal care, 52, 73; .. GUo 
Child welfaTe; public bath_, 51; 
public health couneil, 29; reeeareb 
for. funetioD of central goTft"IIment, 
374; rural, full time ofticer. in 
Cf'nain eountiel. U8; unitary code. 
30, 58; dool &e1.iritie. for, 201, 
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,207 ; .arum manufacture, 358 j 
lOCial hygiene, 29 j 74; Be, GlBo 
Venereal disease; specialization, 
364; State aid for, 29, 248, 849, 
eS6-7; State board of. 29; report. 
cited, 340; State organiu.tion, 1,47, 
867-80; aervices, 29-30. town, 
board, established, 42, 61; expendi
tures, .u-s. 47; tuberculoBi. bos
pital, and clinice, 71, 73, 81; 
State, 368; Wlita for service, 373 j 
veterinarian, 62, 66; vi1la~ to 
provide board of, 122; violatIon of 
hoalth laws, may bar State aid for 
education, 200; health, HtJ 0.,",0, 
Ct"meterie., H08pitals, Sanitation, 
Water Supply. 

fedrick, W.O., work cited, 263. 
liS-h-achooI, 169, 170; in North 

Carolina, 224. 
lamp8toad, towns of, North and 

South. 38. 
liabie·Armstrong plan of highway 

tlmwoe, 300. 
lighway.. Chap. XI. 285-321; ••• 

counts, 241; administration, State.. 
wide, 147; town go~rnment and. 
2011-1' la.luding Tabl .. ; hood 
iNUeII for ,tate. 32, 293 j bridges, 
ue Bridges; centraliled control., 
299-300; commereial UBNl, S16; 
aommiaaion • .54. 75; State, 2&4; OOI~ 
per mile,. 296-7, 310 T 62; county. 
'n. 7S-79, 80. 281-99, 306; author
laed to la1 Ollt, 43. 47; upeodl· 
turea for. 8.1-6. !SS. 189; from 
State granb. 856-7; system. 47, '17, 
8~ 81. 2UO-2Ui; .uperintondenta 
appoinW. to. 'IS; district., _tab
lisntod.. 130; by eounty. 77; nine for 
Statto. 157; tuwne divided. into, 66; 
by villalfO. 122; .. alao, Road die
tri('ta und(&-I' Bi~bwan; early. Do& 
hard .urfaM.. ~St\; engioee ..... 2tl~; 
equalilation. 311 T 6;'. equipm-to. 
11. 1 .. 7, 308; erpt.-ndltUft8, 43. 47, 
211T. It'S T 6.\, lSI} .'11' 17; Federal 
aid. 3\.l.& ii lnl.er'ifonrnmeatal rela
liollohipa. _ lnter-t!o ............. tal 
nolatiollZihipe; labor on,!' in paymea.' 
of tax. 3\). tlyatem. 33 • .ss; IUd Dear 
.... idil<o tilled. 10>1; lipting 01. 6:1. 
M; .. eI.." Lightit'lff. tJtnoet; main~ 
wna.nce.. by tu.u, ooet of, 307 T 68, 
T 00, 311 T 113; .. il .. ~ iD U. s.. 
ISS; milNtoaM __ tftl.. S,j., 1S. 
nlotorlad trame. 63 i N~. 1"' ark 
St." laSS; Oft.neen, 76; patrol. 
3:11; plant "",do, p.....u.. 01. 76. 
Sl; primary. ss. '77; "'~n\M'lS., a.,.. 
.,.UonmlM1\ of. State adminilitra
tiOlll. m. s:!O; IIOUI"C.!eIS of, ~ S04 
T 6T; ..... dlstrids, '16. 81; rural 

roads, finance, 320j sidepaths, 77j 
stage coach line, New York to 
Philadelphia, 286 j to Boston, re
quired three days, 286 j snow re-
moval, 56, 12B; State partieip~tion 
in building, 292-8; State &ul., 55, 
78. 248. !.j9. 286. 291-11. 297; with· 
held, 60, 258; State department, 
33; administrative controls exer
cised by, 60 j interest in local, 32, 
114; responsibility for county By&
tem, 33, 169; road., altered or dis
continued by ~wn, 77; Byatem, 32, 
33, 47; streets in cities, 9t, 98; 
street signs. 66; subventions for J 

!96, '1' 66 j supervision, expense per 
mile, 307 T 60; surveyorl1. M. 7 {;; 
tasation for. 320; tolls regulated, 
76; town, S", S6; expenditures, 43, 
.U-6, SS, 60, 147; limited, 239; 
borrowing for, authorized by 
county, SS, 76. 78, 81; equipment 
pu'1""""" 77; UIlII&tiBfactory .. ad· 
mimstrative unit, 43; traffic con· 
trol, 66; turnpike inspectors, 76; 
urban, 321; village, 117. 118; traffic 
studi ... 134. 

Hoboken pierI, 133. 
Holland tunnel. 1M. 
Home demonstration .genu, 78. 88; 

He "'0 lI'arm and Bome bureaus. 
Home relief, aM \\r elfare, home relief. 
Borne rule. 109-18; amendment pro

hibita apecial legislation except 
in emergency, 111; for citiee, 38, 
156; issue. 133. 393; re-apportion
ment and. 115; for counties,. reetric-
tiona OU. 87; Westchester eoUDty. 
157D; for N .... York City. 113. 

Homeleu bo" en Tran&ienta and 
homel .... 

Hom .... public, 831. 
Hospital of the City 01 Ne .. York, 

lint grant to, 327. 
Hospital.. eontagious di_-. 361. 

eount,.. 348; municipal, 34;; eem.i
public 01 ~ ... York City. 103; 
town, 51; nlla,e, 1 t3; volume of 
_ does Dot justify rural. ISII. 

Hongb. F. 8. ........ k eit<d, !S6.. 
Bouse of industry, ~; ia Beoaee'.er 

oounty, 75. 
BOUM~« ~u,thority, cities ma1 __ 

labboh. H. 
Howell. G. B., and J. Teaat.,. (odsl. 

Hiot...,. 01 ••• Alban,.. eit<d, 100, 
ltl3. 

Hud_. Ill. 9 •• 102, !31. 237; __ • 
tiOB. 175.. 

Hucboa Rh"" Bnipbilily. 183; 
.-.plating distri<t, 183.. 

H1UDaIIe ~ 78. • 
HIlFd. T. N, wwt oiled, HI. 8311. 
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I CE, New York City handling pro
~osed, 105. 

DlmoiB, assessment "roll copying", 
265; Sta.te Tax Commission, vi; 
reports cited 263, 268. 

Imt-rovements, financing of, 270. 
Incmerator districts. S8, 118. lZS, 127. 
Income, national, 18, 19, 10. 
Income tax, flit, 248, !SI, '5H, 

UH, 259, 160; amount returned 
to localities, 31; distribution, 2; 
hypothetical upper·braeket, 391; 
localities share in, 284; revenues, 
244-5; State's share, 281. 

Indiana, financial control, 280. 
Indian trails, widened., 285. 
Indians, State responsibility for re

lief of, 327, 328. 
Inebriates. 96; see alBo, Health, 

public, Hospitals. 
Infant mortality, 366 T 70; "~ alBo 

Health, Vital statistics. 
Inheritanee tax, 7B, 233, 281. 
Inns, licensed by village, 118. 
Insane, care of by county, 26, 76; 

Duke's laws provided for, 324; by 
State 26-7, 326, 358. 

lDsura...." of public buildinge, 95; 
tax revenue frOID, J4H; village 
property, IBO. 

Interdependence, social, needed in 
fiscal system, 150. 

Interest, town expenditures for, 4..f, 
,f5, 46; county, expenditures for, 
84, 85, 86; rates, 6. 

Intergovernmental relationships, city. 
loeal. 114; eity.-county, .u below, 
county.city; citYpstate, .ee State-
city; coonty-city, 78, 80, 88; 
county·loeal, 73, 80, 88; countyP 
school di8tri~ 78, 77, 88; county
special district, highways, 78; 
county-town. 61, 71-8, 8~1; health, 
61, 7!, 353-6; highways, 35, 6G-I, 
75-8, 81, 88, 300-3; revenue ad
ministration, 61, 72; welfare, 55, 
61, 75, 76; county-village, 7t, 3, 
78, 8Go-I; health, 7!, highways, 78, 
88; protection, 72; in edueatiou, 
the ideal. 224-7; measurable modiflp 
cationa since 1812 are few, 227-8; 
Federal.city, 37; Federal-state, 34; 
in recreation, 378--9; State-eity, 
29, 33, 35, 36-7, 10&-116; State
coonty, 87. 88; economic develop
ment, 34; education, 71; health, 29, 
88, 371-t; highways, 32, 33, 36, 
55, 77, 78, 88; revenue administra
tion, 30. 81-88; welfare, 33, 79, 
87, 88; State-local, 22, ~6, 27-
34, 137, 149; for libraries. ]80; 

recommended Be~up, 345,; revenue 
administration, 151-2,238-260; for 
schools, 195, 215; in welfare work, 
334, 344-5; State-rural, in assess
ment. 277; State-town, 33, 36, 51, 
64, 56, 56, 69-60; town-sehool die
trict, 65, 56, 62, 215; town. with 
otner units. 59-62 j town-village, 
62, 352-3 j village, with other units, 
127-41. 

Interstate compacts, ... Compacts, 
interstate. 

Investment and secured debt tax, 
!#-S. 

Ithaca, 237 j tax liens, 268. 

J AlL, county levy for, 7$; town 
levy for, 41, 42, SO; village to pro
vide lockup, IBO. 

Jamestown, 266. 
Jersey City, 133. 
Jewish War Veterans of the United 

States, Inc., 330; .ee lJl.!o Veterans. 
Judd, C. H., work cited, 129. 
Judicial duties of mayor, ke Mayor, 

judicial duties. 
Justice, administration of, 93. 109. 
Justices of peace, abatements made 

by, a9; administrative officers of 
county, 65; duties of. 40, 41; civil 
cases handled by, 39; election of, 
51; number, 411, 49; reeorder, al~ 
dermen and mayor to act &a,9". 

KEMP, w. W., work cited. 
Kendrick, M. Blade, vi; lt88istance 

acknowledged, vi. 
Kentucky, a ..... son ...tilled by State 

Tax Commi88ion, 263. 
Kilpatrick, W. H., work cited, 168. 
King, W. I., work cited, 19. 
Kingo, county, 326. 
Kingeton, 328. 
Kirkland law. Inadequacy, 82n, 211; 

purpose to improve local self· 
government, 49, 57 j 8pecial dietrict 
debt. DOW port of town debt, 129; 
town board aboorbe separate com' 
miBBiona, 129. 

Kneier, <..1larlea M.J work cited. 64n. 

LABOR dept., Strate, 333. 
labor system for highways, 32, 33, 

39, SS. 
lAboratories, State aid for, 359; .. 

tJIoo Health, laboratorleo. 
Labovitz, L M ...... ietance acknowl

edged. vi; ouggeoted indeJ; 01 abilit1 
to po1, 273. 
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:"ckawanna, 231; tax llena, 268. 
Laillae& faire, abandonment of, 6. 
Lake George, 182. 
Laud, purcba.. for highways, 302; 

let apart for aebool fund, 168; 801d 
for taxes, .". Tax ules; utilim
tiOD, 225; valuell, power to de
termine delegated to .. hool true· 
tee •• 175; ,ee GIao Aueument. 

Landing 8eld., ... Aviation. 
lAne., HI Bigbway&. 
Lau.lugburgh, 'Pillage of, In, 118, 

110, 231, 2361 regulation. regard· 
ing common landi, 128; .treet 
cleaning authorlBOd, IIJ. 

Latin ochool .. 170. 
Leal.tatioo local, Ill; aeparation 

from administration, 145-6; unit 
of looal government and, 158. 

Loglolaturo, Conotitution of 1894 ... 
• train. interferenoe in loea1 affaira 
01 clti ... 116; p,redominantl;r rural, 
116; reoponolb.lltl .. , 188. 

Lehman, Herbert H., cited, 3 •. 
Leland. Simeon E., aaai.tanoe acknowl

edRcd, "1 work cited, 160n, 221n, 
16an. 

Lopawak;r, Albert, work cited, 1'80. 
Lowi. oounty, 869. 
Li ........ I... 1711-81, •• tabllohed b,. 

cltie .. 99. counties. '7'7 i towns, 5S i 
...tllap, In; expenditurM for 
eehool, 208 T 38; Pederal aid for, 
8T I In N .... R""helle, 2091 public, 
2_1 roeponaibiHty lor, dltJuocd 
through all 1 • ..,1. of government, 
IT!; "_u .. for, 2.s1 from State, 
~. 

Li ...... t&ne, ~HI _ aIoo Re ..... 
nue adminiatraUon. 

Lltrbting, di.trieta In to,." .. 'D, S11 

&:ant .. lUI otroet, 94. 100. 1181 
YlII-. 118, 110. 

Liquor tax, .. venu .. , ~HI ohared 
wlt.h loealiti-. 31, e~l, !oS....,. 
rSH, 149, 180 I State adminiBtn>
tiOD, 30. 

·Ll~ratu",· fund, from lando, .. t 
aoId.. 2T, lSi. 

Loa..., _ Revenu. ocinllulltrotioo. 
J..oe&l 1O'''rum8l'lt.. uw.a able to sup

port, 1M-7, areaa unable, 161-&, 
board. 801 aompetioc eeniree hD
dored by, 11, II, In Constitution. 
un, 26, 'I; d.f_ of. ~, Duteh 
..... iod. II, Englioh ..... iod, 11-&; 
<Oltpetlditureo, 14, JS-17. 1_; 
aUoeatioa to objft'tin., tit trends. 
18, II ......... _do authorbood by 
..... nly "h... demanded hy YI\lage 
.......... dum. 128, S ... nciaI"""trib ... 
tiona of State towvd, 151l, a-l 

control, a State division needed for 
problema of localities, 146; func
tionaJ responsibilities, alloca.tion of 
168-60; functions performed by, 
18, 137 I growtb of, Ill, 14. 21, im· 
portance of, 384. investigation of, 
73; manarr form, in counties 69; 
number 0 unita, 11, 13;. optiona.l 
forma provided, 68-69 j reorganiza
tion barriers removed, 49;. studies 
of, 7; township-county type, 40, SO; 
Ylllagaa, 124-6 T 19. 

Locally ohared tax .. , IB, 28 Fig. 4; 
State oollected compared with 
locally collected, sa. 

Lock.up, village, 120. 
Lotterie .. IT, 168. 
Lowman act, on county roads, 33, 78. 

MAINE, tuition paid, 22S. 
Mal'ority rule, 271. 
M .. adjustmenta of government. Nfl 

Government, .tructure, maladjuet
menta 

Malcolm, Alexander, keeper 01 Latin 
ochool, 170. 

Kalone, Iren. M. (Mrs. Paul E.) 
aaaietanoe acknowledged. vi. 

Mandatory expenditures, "8 Revenue 
administration. 

Manny, Theodore B., work cited, 
16Tn. 

Map .. lor ......... ent reoordo, 147; 
tax,248. 

Marginal lande, 226. 228. 
Marginal eociaI utility 01 _ dollaro, 

206. 
Marketa, .... traI N. Y. and. 101ftl' 

Hud8O.D. regional. 132 j mark~ta, 
public, establiohed by eounty, 79; 
rogulated b,. village trusteoa, 118. 

Maaoaehuoetto, q ....... judidal -"d 
to renew a..sseaaments. 27S. 

lIaetick, Soabur,. C.. aMi_ 
aekno ... lodged, vi. 

Kasimum welf ...... CIODditiona ~ 
...,. for realiatioD of. 6. 

¥arnard. Eogen.. ...i_ aek· 
nowlodged, 1'i. 

Kayor, 9:.!; in Albany, 9,,; election, 
109, judicial duti ... 109; of N ... 
York, 9$; power to appoint relln
q .. i15bed b;r Sta~. Wi; _ aIoo, 
Olliei&la. 

Xayar's eoun.. 1:1; .. .",. Cow1a. 
¥ayon, ConI ......... of, 109. 
M_ ..... __ of, 1, _b1iahed 

by ~Uftty. 71. 
M..l.iCl&! ...... 114, Committee _ the 

Costs of, _ Commit.- i fur wei· 
faro oIi_te, a .. Ut.orbod b,. _ 
...... bn, SK. 
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Medical inspection in schools, 208. 
Memorial day, 55, 99, 1U. 
Merino sheep, 55. 
Merriam, Cha.rles E., work cited, 4, 

148. 
Method of study, 6-7. 
Metropolitan districts, 132. 
Metropolitan regions, 139 T 21, 157 .. 

sce also Urbanization 
Middletown, 266. 
Milbank Memorial FUDd, 354. 
Mileage allowance, for asseesment, 

266. 
Military organizations, 5S, 7S, 96, 

120; Bee alBo Veterans. 
Milk Indust1"1/, Joint Legisla.ti.pe Gom

mittee to Investigate, Report, 
( 1933) cited, 367. 

Milk, laboratories for testing. 72, 81 ; 
State, 358; New York City di .. 
tribution, 105; State responsibility 
for, 159; supply, 30, 367-9 and 
Fig. 20. 

Mill, John Stuart, quotations from, 
iii, 138, 145; on division of respon
sibilities, between central and local 
government, 158. 

Minimum services, 386, 391 .. Bee also, 
Education, Health. 

Minnesota, 347. 
Mitcbell, G. W., assistance acknowl

edged, vi. 
Monroe county, 359; health activities 

in, 363. 
Montgomery county, pays less than 

ita ability warrants, 274. 
Montgomery charter, 8ee Charters, 

municipal, New York City. 
Monuments, erection of, 55, 76, 122. 
Morey, William C., work cited, 38. 
Moore, H. B_, work cited, 348. 
Mort, Paul R., recommendations fOT 

school aid discussed, 193, 216. 
Morrison, Henry C., work cited, 217. 
Mortgage recording tax, fS!, 233, 

!-U-S, 251, 260; assessment of. 72, 
87; city revenue from 259-60; col
lected by COUDty, paid to eity 
where property is located, 115; 
county has jurisdiction, 61; town 
revenue fr~ 252-3; village reve
nue from, 254-5. 

Mosquito extermination, 66. 68, 131. 
Mothers, prenatal care, 8" Child 

welfare. 
Motor eaIDpa and camping. 380. 
Motor fuel tax, !H-,s, 24&-9, 275, 

303, 30.j, 317; distribution, 2, '1, 
309; for higbways, 275,. 317; in 
New York City, not earmarked. 37. 

Motor vehicle tax. distribution of, 2 i 
Uf, 285; for highway., 275, 1104, 

317 j returns to localities, 1ft j 
revenues from, 2.u--s, 247, 251, 152, 
256-7, 260. 

Mt. Vernon, 268. 
Mtmicipal accOunt8, Special report 01 

the Oomptroller on, 242; 8ee al8o, 
Comptroller, and many foot notes, 
not tndexed. 

Municipal affairs, state interference 
in, 35. 

Municipal boundaries, alteration of, 
by COUDty, 73. 

Municipal charters, see Charters. 
Municipal corporations, 51, 64, 70, 

72; functions of, performed by 
special districts, 129; private as-
peets of, 109. 

Municipal home rule, 8" Home rule. 
Municipal laws, 327. 
Municipal officers' convention, attend

ance paid, 73, 120. 
Municipal reports, certain cities do 

not make, 37; compiled by Com
troller, 80 j on local government, 
158, 242; towu, 51, 60. 

NASSAU county, government of, 
264; health, 354 j special districts 
in, 136; State share for education, 
185j per teacher, '19; town ex
penditures in, ,fa. 

National banks, 247. 
National income, 18, 19 T 4, 20, 

Fig. 3; 33.9 per cent spent for 
government, 230. 

National Industrial Conference Board, 
study cited, 230. 

National Industrial Recovery Act, 37. 
National Institute of Public Admin

istration, study cited, 21 In, 238n, 
264n, 266n, 267n, 268n, 277n. 

National Municipal League, study 
cited, 264. 

National Tax Association, 267, 277, 
278, 280; ''Problema of Highway 
Finance", cited, 316. 

"Need" of localities, 283, 390; for 
bealth aid, 365i for highway aid, 
314 j see alBo, State aid. 

New Jeroey, 381; _ ',,/0. Port of 
New York Authority, Water lupply 
of New York Citro 

New Mexico, finanCial eontrol, 280. 
N .... Netberlands. cboirter, 115. 
New Rocbelle, 266, 277; director of 

finance, report cited, 209. 
New lOCial order. Bee GovernmeD~ 

future aime. 
Ne .. York City, 2, 138, 139, 231; 

annual t.a.x bill, 239; a.ueument, 
277; under ... lBe:8lment. per mpita 



baai., 274; ohartered, 91, 92, 101; 
oonsolidation into five boroughs, 
166. oomptroller'. report, cited. 
230; county and corporate limite 
coterminous, 279; education in, 
175. 196; exempted from State 
health law, 37 j upendituree, in 
1790. 89; in 1930. 90; 183~1930. 
10' T 18. 105; for mandatory 
I&larl... 112-8; for parka, 379; 
finance department, report, cited, 
349; number of employee. in. 230; 
milk oiled. 368 Fig. 20; motor fuel 
tax, 276; Dot earmarked, 37 i 
municipal reporta not required of. 
37, 114 i pension funds, 276 i public 
health activitiu, 348 j revenues, 
ltOuroea, 260 T 61; tax bill, con
lolidated. 237 j taxing power, 
Ipecial grant of, 37, 236; water 
lupply. 349. 3611-71 and Fig. 21. N... Yor~. Boanj of Bduootio .. of 
Oit~ Y. DOftO\lG1l, oited, 176. 

N.." 1'or. 8100"' 0...,. .... 11 ...... Oil" 
of New 1'orlll. S7. 

Ne. York county, greatelt popula· 
tlon denalty. l.a. 

Ne. York Stat., .. aubjeot for 
invoatigation, 2-3; hiltory. 21-26; 
IN GIoo State. 

New York Stat., departmenta and 
b ....... ua, '" Dame of IndIvidual 
department or bureau. 

NeWburgh. 178. 238. 268. S28. 
Newcomer, It.abel. work cited. 2GGo, 

280D. 
Newton, R. W. wort cited, 283-
Niagara county. 31'-
Niagara ;hUa, 237. 288. 277. 
Nia""" Frontier Planning Board, 

13li. 
Normal oohoolo, .. tabUehmlllt, 211-

281 _ aloo Teach ..... 
N_all oonqueet, atat... of county 

at tJm. of, ... 
North Carolilla, high_y admiuistra· 

tlnn, SOlI; reol1<&Jllaation of I~ 
go_nment ill, ill'l oohool 11_ 
~t$-71 a"perin_dent of puhlic 
inetrQctlon, report cited, ill7. 

Nulaanco tano, 170. 
N~ l1li. SO; oohool, tos, 3M, 3M; _ .,.. Hoalth. 
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Official bonda, for treasurers of 
school districts, 212. 

Officials, elected, number over fifty~ 
nine thousand, 4: j elective, 387 j 
part-time tend to be narrow
minded. 146; reviewing assess
menta, 234-6; salaries of, 73; in 
school districts, 214, 226; taxing, 
229; town, Dutch names changed 
to Englioh. 3g,j In villages. 119. 

Ogden. Thomae ..... 285-6. 
Ogdensburg, 266. academy. 170. 
Ohio, 266. 
Old age assistance, 33-34, 79, 114; 

State aid for. 248. S-I9. Soli-f. 
!.59-60. 

Qld Ag. 8..,..rilll. Report (1930). 
cited. 33Sn. 340. 

Ontario county. 358. 
Orange county, 307. 314. 
Oregon, Multuomah county financial 

control, i80. 
Orphan asylum ..... Child Welfare. 
Oswego, S2S. 
Otaego county. 15$-7, Fig. II. 337. 
Outdoor relief. He Welfare. 
O"II_ye. by citi .. , 1918-34. 10$-7 T 

17; by countioa, 83; _ 0100 Ex
pendit ....... 

OVerhead, .. Administrative coste. o.w...... poor looked after by. 
39, 97 J 98, 323; provided by 
Duke'. La .... S~; in toWllll. eleoted, 
64-

Owen. Wilfred, work cited. 315. 

PALISADES Interetate Park, 133. 
Park commission, county. 78, 81. 
Parka, _ R ....... tlon. 
Parrott, S. D~ work cited. I.s. 
Patch·work organiutinn of govern-

ment, U7; _ .uo Speoial 
Distriota. 

Patriotism, instruction ill, 201. 
Patroon, eounty patterned. after. M.. 
Peanon, F. A., on priee I_Is, IOU. 
Peek. B. W.. work cited. 293. 
Penal institutions, .... CorreetiOll8., 

Proteotion &0 pereona and propeRy. 
hnonal propeRy tax, 96. 
Penonnel, duplieatioll 01. 6; full 

time oIIIcer under omall board, 
ISS; ill health admini.tratiOll, 30, 
360, 3$3, 374. in highway admia
istratiOD" 300. SOd i Ioeal, 158; 
I~ go",,",m.nt houcl Ir.'pooed. 
&0 ... otandarda, 180; politi..!, in 
• FteIlt" 262; ia Publici Worb 
depanment, 3111; roIi., adminia· 
~ti ....... ta bpt low may indi
.. ta ~ ... , ~ SSl; U. 
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revenue administration, 230, 261, 
283· in school administration, 
203 i Bee aLBo Teachers; selection 
of qualified personnel often hin
dered, 146; in welfare agencies, 
332-3, 336; untrained, 338, 342; 
vindictive attitudes of, 339. 

PetersoD, A. E., N6tD York GIl 4ft, 

Bighjun.h O""twJI M""""pali,", 
cited, 100. 

Philadelphia, 279, 286. 
Physieal training teacher., 359. 
Pbysicians, co-operation of, 29, 30; 

..", also Health. 
Physically handicapped childreD, 

... Handieapped. 
Planning, need for, 5; regional, 56, 

78,99,IM. 
Planning boards, city, 99, 104; 

county, 78, 88; recommend budgeta 
for special districts, 132; State, 
cited, 295; town, 56; village, 1U. 

Plamt.ing Studies, A Gmpla.ic O~ 
petO<iivm, cited, 367-71 '" Fig •• 
20-21, 377. 

Playgrounds, /fee Recreation. 
Plumbing code, 5S. 
Police, in cities, 96. 104; in cOunties, 

7-6; dilrtriets, 52, 110; local, now 
inadequate, 148; in New York 
City. 95, 100; in N&B8&u eounty, 
136; State, 34, 37_ T 71; in 
towns, 6'; training echoola for, 
S!, 375; village, 118, 121. 

Political gerrymandering, 3. 
Politics in equalization of ~ 

menta, 266; in schools, perhaps 
not eliminated by .peeial diBtriet, 
129. 

Poll tax, 2511-1. 
Pond, C. B., work cited, 291. 
Poor, '" Welfare. 
Poor commissioners, fttJ Public Wel· 

fare oflieera. 
Poor houses, ftC Almshouses. 
Population, areu of coneentrated. 

155; density, in counties, 142-3 
T 23; towns aeeording to, 143 
T 24; vilIageB _ding to, 144 
T 25; affects goverl!.meut orgam· 
ration, 137; health aeti"ritiel, 372; 
aehool aetivities, 225; per .pita 
eoot of government, 151; high, be
eaUBe of spano population, indio 
eates termination of local got'ern· 
ment aetjYitiea., 160; percent over 
66 yean inereuing, 322; in 
oehool, 166; UDelDployed, m..
ing, 322-

Port Jervia, 268. 
Port of New York Authoritr, 13J-/i. 

Pound, provision for, in toWIll, 49, 
60. 

Power to tax, 135; ," aU'o 
Government. 

Prenatal care, ,ee ChHd Welfare. 
Program for government, suggeated, 

Chap. VllI, p. 137-161. 
Property, held in t1"1lllt for public 

purposes, 95; tax, 2#-6, 246, !Sl-
60; transfer., record of, supplied 
to &88e88Or., 7 .... 

Proteetion to perBODB and property, 
34; in cities, 92; in coUDtie8, 47, 
48, 71-7~, 8H6; In towna, 43, 
#-~6, 6fJ-63; in villaJleo, 117; 
... ClIo. Fire proteetion, Vital sta
tistica, Water supply. 

Pnblic baths, "" Health, pnhlie 
baths. 

Public charities, board of, 33, '" 
auo Welfare-

Public health, ..., Health. 
Pnblic health eouncil, 29. 
Public utilities, beyond scope of 

study, 1; operation of, by eitiea, 
99; counties, 79; ~ 56; vii· 
lages, 123; State aaaeeament of, 
283; tax, all_twn of, 212, 
!#-6. 

Public welfare commisaioner., Dum" 
ber, .cu; ofticer., 328. 

Pnhlie Worb Department, Beport 
(1932) cited, 319; DiviBion of 
Highwaya in, 319. 

Pnblicity fund, eity, 99; town, 56; 
village, 113. 

Pnmp, pnhli., 98, "" _ Water 
aupply. 

RADIO, erim. reporto, 114, 381; 
in police protection, 370. 

Railroad _ti.., 98, I!!. 
Railroads, 25, 28, 56, 71, 277, 281. 
Beal _te broken Ii ...... '- 'I, 

248, !SI, 281. 
Beal property. .. ... ell ftloe iD 

..,.en urban ar... 1S9; range 
of, 148; echool tax .... te OR full 
Y&lue, 221 T 41; oold for tauo, 
_ Tu: .1. lando; tax for raral 
roa.u Mould he levied by State, 
3"20; vilIageB might own, 118. 

lle&l property tax,. 87, M!; <itT 
reveuue from, 96, 159-60; COlIDt1 
revenue, !56-7; highway reftl]ue 
from, 804; .. hoo! diotrie&, 868; 
town, fSH; village, !SH. 

_... of taua and • ...to, 
H; .. .". lleveoae a.cIm.iDialra-
tioL 



R-Ion ...... 10 .... tI. 
Beenatlon, 37H; Adirondack Ie

lion, 162, Albany. 98; eity·loeal 
eooperatloo for. 116; State, 210; 
upendituree for, -U:-6, 8H6; 
No. York Cit)'. 98; parka IUld 
playgrounda, 66. 98. 99; reere&
tiona! eenten, 68. 78. 81. lU; 
Stata parka, 11" 37&-81; ";11agoo 
.... aequire land for. 118. JiI/; 
ma:r join In operation of plaT" 
I"fOnnd « .... tor. 127. 

BeenatiOll dlatrlete, _lapping, 
110. 

R.f ...... dum. on free eohool .. 188. 
Rof_Uoa. 377-6; eoant". 77. 81; 

nftIlue for, J56-7i State aid for. 
34. 148, 149. Uf. 1$7; town, 68. 

Reform, a1llQr'!8ticma for, T. 
Roforman, 1111. 
~ cIIo~ of. _ Il&nitatlon. 
a-to, JIoard of. _ Board of 

Rop>ta. 
~ plannl .... 68. 78, 99. JU; 

_ &lao Plaaaing. 
RogIotara of d ...... number. tn. 
R.auJatlon, oity b:r State, _ Home 

Slul.. Intorg<m01llllontai nlation· 
abipo, Sta&.elty. 

RoImb...-.. t by T • II A of \...J _'H. . 
Roliol upendit ...... ratio of admw. 

_tift ooot "" 118. 
Ren..J •• eDQDty. 1S. 87. ... , _t.. kop!. by Municipal 

_ I. No. York Ci':r. HI. 
..... ,.ymet of. 340. 
a-roh, by Tu o.... .. 1aoloa. 2U. 
~DraDto, ....... ti"" of. ~. 
Retarded dUI.tr.., 201. 
~, of Ne. York Cit" _. 

pit>-. 110, _ .... Emplo,.. 
..u-'B,.-.. 

tiKi ,'-t, __ no _y. II. 
llownne adatlnletratloa. Chap. X. 

p. t.»-I84, 27. au, 12 T 7. _; 
...... lJI:-loaI nlaUo'''hlpo, I8f, -
.... In......,_tal ftlatlaa· 
ohipo, _t:r-IoaI; eonrt ...... 
III; Ioano, ............. hm4 foe 
u-t ........ 2M; -t«:r -p.di_ 87. 88; -., __ 
.... 111; by State, 1lIS-4; In_ 
bI, au, 181. 217. as T 411; _ 
... ....... of 'Iarioua taDI. _ 
0Ila, A_to, A I t, A. 

-.. Zor-l---. ..... ......... table ohoori,. oI· 
_ ofabll\ ...... ",opalJ tu to 
..... ~ TebIee "-61. P. 1$1-
teO.. 

llovenuo abared, eontrally eolleeted, 
210. H~80. ine1nding Tabl .. 
44-61. 271-6. 390. 

Revenue, State eouree& of, 244-6 T 
43, 281. 

JIovie •• and equalization, \lM-e36; 
in Indiana, 280; by town _ ... 

• 60. 
Riclunnnd eoant". n. 
JUdettotor tI. BOGf'd .f Jfd__ of 

'M Citll of _1<1"". eited, 176. 
River doek dl.otriete. 68. 
Road distriete, Ian, 76. 81. See &lao 

High .. ,.. 
Raebeotor. l~9. 116, 231; ~ 

ment p"-ure, 284, 271; mamet· 
pal report. DOt required of. 31. 
114, welf&re administration eoets, 
338. _ 

Roekland eount". high_,. aid, 31 .. 
Rom.. 138, J39. 
R_It, Franklin D .• 18, 37. 147. 
Rural ....... eommuit" lifo in, 165-
Rural all'ain, I"fOwtb of State in-

_ In. 3&-7. 162. 

SALES tax, 133. 270. 281. 
Sanitary ODd.. 10. ~. _. 
Sanitation, woe and _hap re-

mon.l. 51. 5'. 5.t. l~; buildiDg 
ODd .. H; dietriete, 169; prba!!e 
dumping at _ by New York 
Cit:r prohibited by U. 8. SnpreJne 
Court, 371; !neinerew dietriets, 
SJ; priftte expeDditurea for .ai
tatioa an ....u. 147; ref_ .1Iee-
tion, 348; oIauplor __ sr; 
...- dOlUli .. " expeadit_ 147; _ .... HealtiI. 80___. 

St. lA_ 00UIlI)'. 70, 31 .. 
Salom. WubI,- A"'-y at, 170. 

~ B. D., Pia. - -bill ......, c.-.-" •. 166. 
San Praaeiooa, 171. 
Sanilu7 0-.' ~tion, -
Sara ..... ";1 .. a. 
8ara~ Sprinp. 228. 
S b ,cWh. II. 18. 1!8. 
~" all_ to ~ die· 

biete ia ptopww. to ........ __ u... 178. 

&ca.ooI .tteDJa ..... ~ tIaiIy ... 
......... 01 ..... ·.1 .. 

s.t.ool ..nldboA -. .,1, !OL 
s.t.ool .ru&riI:t. -. In. -; 

..... -hie liaito, !7e; .. ,..-
_ 01, Is-n. 175; foe ... ..... 
.SSf: a:d:r tl ia .... ... ... __ tIaa ill _. __ 

._ ..... !13 T.; a-J ....... 
Dc aI. IS. .tS; faw;...... 11. 
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number of, 11, 18, 1+, 129, 138, 
165; officials, number of, 40; re
view assessment rolls, 235; organ
ized, 11; provision for, 65; tr~ 
tees, number of, 147, 174; &8 type 
of "ad hoc" unit, 130 j in village 
of population exceeding 4,500, 176; 
union free, 81, 170, 176. . 

School hygiene districts, county, 78. 
School tax, 130; .Albany, 98; in 

cities, 176, 259; in counties, 221, 
223 Fig. 15; first, 198; in New 
York City, 260; rural schools, 
258; subventions to local govern
ment, 248, 249; in villages, 118, 
!5.f. 

School term, length of, 178. 
School trustees, number of, 147; 

powers, 174. 
School-master, in New York Citl 

1702), 97; support' of by co· 
anists, 6+, 102. 

Schools, 8ee Education. 
Secondary schools, 182-3; objectives 

of State aid to, 195. 
Sectionali8lll, 146. 
Self-maintenance, special districts, 

136. 
Service charges, 270. 
Services, earnings from, 135. 
Settlement, legal, 340. 
Sewage disposal, 349; for &man 

communities to protect New York 
City water supply, 369-71. 

Sewer districta, 51, 115, 131. 358. 
Shared taxes, 8U Revenue adminis. 

tration, Revenue shared. 
Sewers, Albany, 102; annual pay* 

menta for use of, 270; Broad 
street, N. Y. C., 102, 348; con
struction authorized in towns, 
51; expenditures, 3.f7; private, 
prohibited, 123; in villages, 122. 

Sharpe, John, quoted, 166. 
Sheep, merino, 55. 
Sheppard·Towner Act, 358. 
Sheriffs, number, 4n. 
Shipments, by motor truck, 285. 
Shire, county patterned after, M. 
Short ballot, 226. 
Sidewalk districu, 58. 
SidewalkB. snow removal, towns, 

56; lu unincorporated villagea, 
55. 

Slaughter hOuse8, 6!, 118. 
Snow removal. 297; county, 298; 

toW1l8, 56. 
Social hygiene, (200 nur ... enrolled 

in State courses in) 29. 
Social Security Act, 34, 327. 
Social welfare board, State, 1932 

report, cited, 337n. 

Social welfare de:partment, Division 
of old age securIty, cited, 257n. 

Society for the Propagation of the 
Gospel, 167. 

South Carolina, asseMment central
ized in Governor, 263. 

Sowers, Don C., work cited, 25, 26, 
29, 182, 183n. 

Spangler, F. L., work cited, 269, 270. 
Spanish War Veterans, United, 330. 
Special assessments, Bee Assessments, 

Special. 
Special commissions, 111. 
Special district .. Chap. VIII, p. 129-

136; borrowing authorized by 
county, 18 j constitutional debt 
limits, 269; creation of, reason for, 
63, 129; disposition of, 157; ex
penditures in certain counties, 4.7, 
48; independence in control of ex
penditures. 133; in principal town., 
131, 132 T 20; fuuctional reopon
sibilities, 226; "general di.trict 
law", 130; hygiene, State paye one
half salary of director, 359; 1m
~rtance lucrea1ling, 47-48; local 
mitiative required for, 133; man
agement of, 131; meet new need., 
137; number lS, 14, 63, 129, 136. 
137; organization, order of, 63, 
130; first, 14, 129; protection eI~ 
penditures by, 48 T 9; State 
appointees, 132; sidewalks, 66. 

Special districts, He GlBo, names of 
districts. 

Spencer, John C., 177. 
State of N .... York, Chap. II, "The 

State", p. 21-37; administrative 
branch of government, 35-36; aaes
sor, 30 j colonial :period, 2, 8, 22, 
24; control. exerCIsed by, 36, 60; 
disbursements controlled by, 36; ex
penditures of, 14.15-18; for health, 
ISO; fiscal importance of, 14; fune. 
tiona, 11; local functions assumed 
by, 26, 27; historical development, 
II, 21; population, 11, l~!O; 
ranking of, 2. 3; revenue. coUeeted 
and abared by, 21, ft, !.f; .u "lso 
State·administered, locall,Y sbared 
revenue8i .. IUbject of lDvestiga~ 
tioD,. 2; tax receipts, !!, !:I. 

State-admini8tered, !.oeally .bared 
revenues, Chap. X, "Revenues", p. 
230-284, 2, 36; adminietrativ, con· 
trois growing out of, 27 j compared 
with locally collected taUll, 30, 
IZ; ftrst tax taken over wu on 
liquor, 30; taxee .baTed, 2, 7, 21, 
fi, 81, 3!; town decline Indicated 
by growth of, 48; yield of, II, II. 



Stata aid, distribution of, 28G-2; for 
education, 2, 27-28, 36, 169, 178, 
181-201,882-3,391; comp&red with 
looal rooeipta, 138 T 31, 183 Fig. 
12; map mowing ratio to taxes 
locally collected, 187 Fig. 13; array 
diagram, 189 Fig. 14; in counties, 
197 T 30; formula for State aid, 
216; objectives of, 190-6; IUper-
visor responsible for funda, 174:; 
per teacller I 222; emergency relief, 
He Welfare; farm bureau projects, 
M; health, 2, 29, 3~OJ 374; h igh
way.. 32, 36, 65, 60, '18, 309; 
laboratoriN, 369; "need" an over
looked criterion. 281; old age pen .. 
Ilion., He Old age &Blistance; 
priftte enterpril8, 26, 26

1
' ratio of 

State aid to taxa. local y levied, 
31 T '1; reforestation, I, 34; unita .. 
tiOD, 301 J aoclal hygiene, 29; wel .. 
fare. 34, 3SO, H_ abo Welfare; 
withholding of, for highwayo, 80; 
U local unite f&il te meet ltand
arda. 160. 

State aid to Municipal Subdivialon .. 
Commlsa!on OB .... Commiwon on 
Stata aid. 

Stete and looal relationshipi under 
the Constitution, 14-25; in Colonial 
period, I, ii, ~"l County taxe. 
shared with Stete, 87-a8, 272-3 T 
63. 27' T M; in education, 17 5-
229; OOIItrola imposed on eounty, 
87; on vill_ 128; I_I read
jUltmenta, 176-289; function. allo
.. ted, 27-l1'. 1~0; &88umod by 
State. 28, 17, 1811 .. to hij(h .... :ra, 
31W20; .. to health, 3~0, 371-
r.; internal iml'roftDleuto, 26; 
mandatory upeDdltl1r8 by county, 
87-88; preaeut day, 22; aeope, 1, 
8, 134, 148; .UmulatioD of econo
mi. a.thity. 26, 28. B .. .uo InIM
BO_ootaJ relatiooahipa. 

State UIMaOI', 30. 
Sta_tebliahod ltendard .. 118. 
Stat. parb, 11" 37_ &'.uo 
~f'MtiOD. 

Stat. Council of Park .. 3Tt. 
Stat. poll .... _ Poli.., State. 
State Superintend ... , of Pobli. I .... 

ItrUC'tiOli. RiI!'poH. ei ..... Ida 
State Tax Commiaaioa, _ Tax Com

miwoa. 
Stati"U ...... tautiou, _pilod. 943-
StatUI quo, _in-"" in yUl_ 
I~; main-..ce 110& clefeaded in 
looal goftmm ... &, 160. 

St .. mboate, 2S1!. 
St ... 1I: _ to:<, t.tt. In-So 
~de ill AIbaD,y npaUed, lOCI. 
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Stray animals, us Animala, stray. 
Strayer. G. D., work cited, 183, 191, 

218n, 242. 
Streets, aBe Highways. 
Structure of government, IIt1t1 Gov-

ernment, Structure of. 
Btudeneki, Paul, work cited, 8. 
Submarginal land, 38, 161. 
Sub·standard areas, 365. 
Subventions, amounts of, SS, Sl, IS; 

functions included, 2 87-88 jim .. 
porta.noe of, 2, 8S, 31, 38; ratio 
to local tans, 8S_ B •• also State 
aid. 

Su1folll: coonty, expenditures of ape
cial districts and towns in, 48 j 
special districts in, 136; health, 
364, 369. 

Superintendent of higbways, 40. 
Supervision of charities, 326. Bell 

olao Administrative controls, Wei .. 
fare. 

Supervisors, Board of, 62, 70; cor .. 
rect erron in aaseaament rolla, 116 j 
meetings of, conducted by Tax 
CommiasioD, 243. 

Supervisor, towD, 173. 
Supervisory districts, aN Edueation, 

Supervisory districts. 
Supremo court, juatioe appointe 

memben 01 lpecial district board., 
131. 

Surety bond .. _ Omcial honda. 
Surrogatil!'a. number, 4n. 
Swift, l!. H., work cited. 190. 228. 
SyraOUllO. 138, 189. 277, 328. 328. 

TAX, .. various tana. 
Tax administratiOD., ... Revenue Ad· 

ministration. 
Tax, annual, for citioa, 110; burd .... 

divided, 167_ 
Tax aotioipatiou. lChool truateM .... y 

borrow in. 17'-
Tax appeal.. State board of, ........ 

poeed. 283. 
TU ooIlectioa, I'eOI'gIU1iatiOll of, T; 

lChool, 000\ of. per thollMocI clol
laro, Ill; date, 1'2, 80; .... in
_ CD cIelayed paym@llt, Ill; 
by Stew. proeoeda _ wi .... 
locslity. 11'" 

Tax ooIJeetor. e1<etiaa of, aathorioed 
by CIOUDty. so.. 

TU eoauni~ duties of, 30, 243; 
oqualiatioa by. 1115 and JaIM, 
236 i orpaiauoa of, 30~ 2.&3; 
.. parat .. data 01 lpeeial _ .... 
from that 01 to ..... 138; aI80 .... y 

• ref ___ in 1_ ...... to ~ 
Tuatioa and '-- New Yod State cIep&. 01, __ 



430 

Tax Law llevision Commission, _. 
Commission for the Revision of the 
Tax Law8. 

Tax limite, 87, 239-40, 288-71; in
veetment prohibited of publie funds 
in private enterprise, 80; special 
district cireumventa, 129; for town 
highways, as, 60; for town meet-. 
iDg houses. 60. 

Tax relief, through change in edu· 
eationa] objectives, 224-

Tax sales, 151; CODlOlida.tion of 
school and village liens for, 288. 

TaJ[ system, aD equitable, 390. 
Taxa.~ .. Asa meata, various 

taus aDd unita of government, 
_Aea4 Expenditures. 

Taxation aDd Retrenehment, Special 
Joint Committee on, 1750, 1760, 
210, 3370, 338, 341. 

Tu:payer., non-resident, 287. 
Teachers, eouoty expenditures for, 

219 T 40; examinations for cer .. 
ti1ieatea, 172; moral eharaeter a 
eondition for State aid, 190, 199; 
in one--teacber achoola, 213; 8&1 .. 
ariea, 28, 97, 112, 176, 184, 192, 
~l, 214; "speeiaJ", 219; eor~ 
related with amount. speat. per 
teadJer in 90 Yillagea, 402-3 T 76; 
training and amount opent per 
teadJer, 379 T 73; training faeili
ti.. proYided by State, 118, 179, 
182; training .. indeX of eduea· 
tional "opportunity", 218; iD 
Westebeste:r eounty, 178. 

Teaehers' institute&, 199. 
TeehnologieaJ ehugea, 380. 
Teletypewrit..- <rime reporta, 1if. 

375. 
Tenney, J. _ Howell, G. R. and J. 

Tenney. 
TERA. 343; eitiea eonstitute Iepa

rate distriete for, 328; DeW pat.. 
_ developed by, 332; ine:r ..... 
ing obare paid by Btate, 332; 
effieieney of, 343. 

Th_ laJand Bridge Authority, 
132-

ToU .. bridge, 132-
Tompldna eounty, 212, 261. 
T....... Chap. III, p. 38-a; aet 

establiohing in pr_ form, 40, 
41. 50; adminiatnti:Ye orgaDi.zatioa 
in, 58, Fir-I; permaDODt eha_ 
of. 12; antedate. State, 38; _ 
meat, aDd eoUeetion of ...... ue, 39. 
69-6!, 243; eoIta of eolJeetioa, 163, 
2M T 52. B~ aloo • eng. 
Aaaoeiatioa of TtnrlI&. 58; auditon, 
eleetioa of" 51; hoard, eonstitutioa 
of. fj1, 58; inereaoed reoponoihility 

of, 57; special district created by, 
130; may reduee buclgeta of, 135; 
village board may be eonstituted. 
127; borrowing authorized by 
county, 72, 78, 78, 80; boundariM 
altered. by county, 72, 80; eemetery 
enlargement approved by eounty, 
72, e« GUo Cemeteriee; charities 
and eorreetiODBy developme:ot of, 
S,J-56, "" GUo Welfare; expmd.i. 
tures for, .. U-.f(J, e1aMi1lcatioD 
of, 7, 58; clerk, keeps lChool 
recorda, 173; decadence of, 43, .7-
49; dispoeition of, 157; Dutch, local 
autonomy restrieted in, 39, .0; 
economic development, 5.f-66. B. 
cUeo, Economic development; eeluea
tion, development of. SH$, _ 
az.o Education; expenditorM for, 
44-4.5; elective ofHciala, 4; elec
torate, increase in authorlV of, 67, 
69; English, deeentralizatlOD, 40; 
freedom in, 39; expendituree, 15-
17, 18, 43, 4~, 45 't 8, .til, Fig. 6; 
for health, 1150; limited, 240; lint 
ela.M, Dumber of, .0; Aaeal data 
available since 1917, 43; funetion, 
12, .1-3, 5fJ-66 T 10, 48--49, 01-63; 
future unit of govenuneot, 61; 
govermnent, 38--42, #-46, 6l)-lI1I; 
eounty township type of organiza,
tion, 40; hall, ereetioa autboriaed 
by eounty, 7l, 80; levy for, 41, 60, 
51, 60; health aetivitiee, 69-6S, 
351, 362; expenditure-. for, ..u-.f5, 
decline. in importance of, 47, .. 
.u... Health, Sanitation; high_r. 
43, +r6, 47, 5~6, 0«1 aloo Rig -
"'&)"1; iDterest, expenditur. for, 
#-46; Joint Legielati... Com· 
mittee to Reeodify the T.,.... X.w, 
Report. 1932, 82; Towa Law, Art. 
XIlJ, diotrieta operaIing UDder, n; 
leri.. authorized ( ... rI11, 41; 
meetiuga, .. Ued ~ eount1, 71, 80; 
informal &eta validated by -1, 
7', SO; power. of eitiuua iD, 41; 
modernization of. 40, 67, 69; mg
nieipal eorporation, deaignated .... 
6); names, 6rH, ISo j Dumber of, 
earl1 New York, 11, 111, 3S, 43; 
In 1830, 138; growth iu, eompond 
with cit. and ... il...... 4.3; ,.... 
eDt da1, 111, 38, 137; -.. eJ_ 
by, ft. 57; Dumber of. 4nj outlay_, 
expenditure. for, .u--6I; OftiweU, 
.. ueeuon, 39, 40; eleetect. 40, S~; 
of poor, two deaignated .... 40; 
per capita ooot ID oel __ 
15$-. T 29; poor, _ tcnrD to 
aupport Ita ....... fj.; popDlatloa, 
per equaTe mile iD .Adiroadack 



rogion. 152 T 28; by .Ize of. 143 
T 24; protection, development of 
60-3. ezpenditureB for, .tH6j 
compared. with special districts, 47. 
4S, aee ol8o Protection to perSOllH 

aDd property; re&l property, ran~ 
in full vatue uae8sment, 149 T 26, 
reerMtioD, development of, S6; ex
penditures for, +f-.fS, ft. GUO 
Reareation i relatiooship. with 
other unita, .. Intergovernmental 
relationllhipl' reporta to Comptrol
ler. 61, 60; revenue, sources of, 248, &5...., T '6 j aanitatioD, develop
ment of. 50-53, Me ot.o Sanitation; 
eebool fund admini8tered by. 41, 
S ... 66; aecond-claaa towns, Dumber 
of, '0; ICI'Vicee demanded of, 62-
831 _i~ welfare, town relief COBt 
ahared. 'IS; lupervi..,r. 40, .0. 81; 
moy be abolished, ~ J e«)Dsti
tutlona.l atatua of. 69; township
eoUDty type of organiation, 40, 
SO; traditional funetioDI trana
ferred to oth8l' unital 63; trane
port 'acHitin. development of, 
SH6, ... 01" BighWltoys; urban
iaaUOD requirM meeting of prob
lema for whieh town government. 
IU"e inadequate, 8i-4S3 j welfare ae
tiviUea. deYelopment of, S.t-S6; 
oxpondit ....... 43. ~6. 47 .... 
eI.o, W.lfare. 

frad. -ten. rural. 166. 
frame, dODoity of. tJreato road -to, 

313 T 61. 
l'n.uolonto, and homel_ boJII_32I. 
franl",," r..ilitieo, _ lligb-J8, 

Airport., Sid.walko. 
fran.portati ..... and .peoiaI di.trleto, 

138-
l'ru.portotiOD of pupil .. 102, Us. 
rr-. ob.d .. 123; YiU.,.. oommiaoioa 

OD. lli. 
rubo ... ",looio, hoopiW.. ". a47. aM. Tror. 110, 231. i3li iDCOl'pOl'atecl u 

y,U'se. 118-
TuitiOll. ehar!!M Ia high oehooIto ...... 

til 18d7. 170, I7t1, 1831 .......... 
"Obta for hi¥hor ed_tloa ...... n 
IOM\ ruiliti. an Ioolrlng. 22lI; 
paid b,. Stat., I" MaIae, for pupilo 
_ .. id. home diatrid, 2>ls. 

T-.I Ri ... iDlI_ of, :as. 

ULSTER COUNTY. 15. 87. 
lh ... mployed, Dumber tea millioa. 321. 
U ...... ployment relief. U. tiT; 0-or...,..·. OommissiOll ..... (INt1I. 
~ 

U"i .... '- oehooI diatrlct. _ Sehool 
di.trio&. 
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Union Home and School, taz 8Up" 
ported. 76. 

Unit costs, determine levela of gov
ernment in which taska mould be 
imposed, 169; in welfare not ade
quate, as 801e measure of service, 
337. 

Unit of government, the optimum, 
385. B.e aloo Inter-governmental 
relationships. 

U. S. 0 ... _. cited, 104. 142; , .. 
tlGftO'iGI Bldliarioe of CiliA, ciled, 
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