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MUNICIPAL GOVERNMENT 
AND ADMINISTRATION 

CHAPTER XXIII 

THE ORGANIZATION OF CITY DEPARTMENTS 

One of the most important problems connected with the effi
cient management of municipal affairs is that of determining the 
number, organization, and relation of the various departments 
among which the work of administration should be divided. In 
American cities this matter has had astonishingly little attention 
until recent years. Municipal reformers have exaggerated the 
importance of establishing some particular type of city govern
ment, as though the whole problem of securing honest and eco
nomical administration could be solved by replacing a mayor 
and council with a commission, or by telescoping two chambers 
of the city council into one, or by shortening the ballot, or by 
electing the councilmen on a basis of proportional representation 
rather than in the old fashioned way. The political provisions 
of city charters have been the center of interest end discussion 
in America.; while the desirability of equipping the city with 
the right sort of administrative mechanism, has received far 
leBB recognition than it deserves. There is some relation between 
good political framework and good administration, to be sure; 
but there is an even more intimate relation between good city 
administration and the right sort of administrative machinery. 

The general frame of government may be clumsy without 
entirely precluding (although it may handicap) the achievement 
of honest and economical administration. The whole history of 
English city government affords an illustration of this. New 
York City, during Mayor Mitchel's term, was encumbered with 
what one writer has properly termed "the mQI!t. unscientific 
instrument of government ever inllicted upon a helpless muniei-
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pality by a politically hostile legislature." 1 Nevertheless the 
city's affairs were better administered during these years than 
at any previous time in its history. This was because the mayor 
and his chief associates set out to improve the methods of con
ducting ·routine business, and gave politics a vacation. Con
versely, it has been demonstrated by the experience of many 
other cities that even a complete reconstruction of the political 
framework, with no toning up of the administrative organiza
tion and methods, will fail to accomplish anything substantial 
in the way of beneficent results. 

So long as municipal reform concerns itself only with such 
matters as the length and form of the ballot, or the type and 
size of the council, or the title and prerogatives of the chief 
municipal executive, and so long as it disregards the necessity 
for departmental co-ordination, intelligible accounting, unit cost- , 
keeping, service-records, improved methods of budget-making, 
and all the rest-it hardly deserves the name of reform at all. 
It is not enough to stipulate in a city charter that "accounts shall 
be kept," or that "reports shall be made," or that "contracts shall 
be advertised." Such general injunctions rarely get more than 
a gesture of observance. What the modem city requires is a 
scheme of business routine as explicit as ·that laid down for 
the guidance of the officials in every other large administrative 
enterprise, the post office, a raili-oad, an insurance company, or 
the quartermaster corps of the army. Think of the tangle the . 
post office would get itself into if the postal regulations were 
no more explicit than the provi~ions of city charters and 
ordinances I 

This suggests, however, a preliminary question. Should the 
details relating to methods of a~nistration be incorporated · 
in the city charter or should they be left for determination by 
ordinance? The usual practice has been to embody numerous 
administrative provisions in the city charter, on the ground that 
they are too important to be left to the discretion of the munici
pal authorities. The objection to doing this, however, is that it 
makes the charter too ·bulky. It also tends to stereotype the 
city's administrative organization. When once you begin the 
incorporation of administrative provisions in a city charter there 
is no logical place to stop. And once incorporated they are 

• Henry Bru&re, Tiki Nev> Oit11 GoooiJMI- (New York, 1912), p. 864.. 
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difficult to repeal or amend, even though changed condition& 
have rendered them obsolete or unauitable. Too great an 
elaboration of details in city charters ought to be avoided for 
the additional reBBon that the more intricate these provisiona 
the greater is the opportunity for subterfuge or evasion. The 
average citizen does not hold it a serious offense when a munici
pal officeholder departs from some technical requirement which 
only legal experts can interpret and about which even these 
experts may disagree. On the other hand, if the administrative 
arrangements are left to be determined by ordinance, the char
ter is shortened and clarified, changes in organization and 
methode can be made with little delay or trouble at any time, 
and the incentives to evasion are diminished. Flexibility is 
given to the administrative system-too much flexibility, per
haps. The city council (or the commission) being permitted to 
change the number, organization, or methode of the city depart
mente at ita own discretion, is liable to make changes frequently 
and to be actuated by partisan or other irrelevant motives in 
doing so.' Charter-makers are afraid to trust city councils with 
thie authority. 

Ae a compromiss it has been suggested that the city charter 
ehould contain only the political provisions, the provisiona relat
ing to the frame of government, and a limited number of general 
administrative requirements. But accQII!panying the charter 
there ehould be an administrative code incorporating the details 
of departmental organi1ation and procedure. This code, settling 
all important matters of busineBS routine, would not be as easily 
aitereble ae an ordinance nor yet as difficult to change as are 
the charter provision&. 1 There is a good deal to be said for this 
arrangement, especially in the case of the larger cities, hut it has 
not yet been given a trial anywhere. 

It is commonly said that a great deal of unpi'Ofitable expendi
ture in American citiee is the outcome of a failure to insist upon 

0 WboD II DIWIJ-elected clt7 IJOnnuDIDI. fop U:amplo, deol- to tuPD a 
lot of ollolala out of ollce wlthoot ruDDI.,. foul of tho cl..U oonlco ruleo 
It Deod ODI.!' pro•ldo b,J ord!llaace for tbo aboUtlon or coaaolldotloa of 
tarloaa doportmoata and tho onatlon of Dow oa-, wblcla will popform 
tllo old lunotlou uadv a dllrvoat Dame. WbeD DOW de.....-bl c:aa be 
oPOOted at u.r tlmo bJ ordluu.,. thoro Ia a couotut -ptatloD to IDePoue 
thoiP Dumber Ill order to pm'l'ldo DOW jobe. • 

'It mtPt be vnDCed. for uomplo, that pm11olou Ill tho admllllatntlft 
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the use of bUBineas methods in the conduct of city affairs. Even 
honest and well-intentioned public officials, we are assured, 
cannot prevent leakage and waste unless a business-like routine 
is established for them to follow. This is probably true, and 
it explains in no small measure the thrifty municipal housekeep
ing that was so characteristic of German city government before 
the war. If the right methods are not made mandatory the 
officials will devise some makeshifts of their own. When outside 
accountants or other experts are called in to investigate the 
methods in some city department they are always met with the 
assurance that everything is ship-shape, records complete, all 
essential data at hand, everything checked and correct. This, 
the officials of the department explain, is due to the home-made 
but ingenious "system" which they have themselves devised 
and installed. But the investigators do not have to go very 
far before they discover that the routine is full of flaws, that 
records are incomplete and often worthless, that the cost-data 
is inaccurate, and that the main value of the "system" has been 
to provide work for a lot of political satellites as clerks and 
bookkeepers. To install a modern system of record keeping 
and cost accounting in any branch of the public service is no 
task for an amateur. Political satraps only make a mess of it. 

Is it desirable, however, that the routine methods of every 
city department should be placed· upon a business basis? Re
formers are in the habit of assuming, as a self-evident proposi
tion, that the city's work is broadly analogous to that of. a 
business corporation and that the officials of both ought to 
function under a similar procedure.' And the analogy, on its· 
face, seems good. Go through the annual reports of the various 
departments in any American or foreign city and what will 
you find? An account of how streets have been paved, water 
purified and distributed, school buildings constructed, supplies 
purchased, labor employed, money collected, and money paid 
out. Few people read these reports, but the thoughtful man or 

2 Judge Dillon, for example,. in his notable work on TAt LatD of Jlu
tHc;pol OorporahofiO wrib!s as followo: "In maDy of ita more lmportaDt 
aspects a modem American cit7 ia not so much a miniature state aa it ia a 
businesa corporation, its business being to ·widely administer the local affainl 
and economically spend the revenue of an incorporated community. AI we 
learn this lesson and apply businesa methods to municipal a1fainl we are 

. on the right road to better and more l&tiafactoey result&" 
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woman· who takes the trouble to look them through is strongly 
tempted to query why anyone should call these things govern
ment. They look very much like business. Why, then, should 
they not he handled by an organization which is akin to a busi
neBB organization, and by the use of methods which have been 
tested and found efficient in the realm of business? 

Now there is 11 good deal to be said for this point of view. 
A large part of the work which the city officials perform is of a 
business rather than a governmental nature. To the task of 
making laws and enforcing them they devote a relatively small 
portion of their time. The great majority of city officials and 
employees are engaged in rendering social and economic services 
-teaching in the schools, preserving public order, caring for the 
public health, supervising playgrounds, building streets, inspect
ing markets, safeguarding the water supply, removing waste, 
putting out fires, and figuring tax billa. These services ought to 
have no political or partisan flavor. There is a right and a 
wrong way of performing them, but no Democratic or Republican 
way. The main thing is that the work shall be done, as similar 
work is done under competitive conditions, with intelligence and 
honesty. We have had too much government in business and! 
not enough business in govemment. 

Moat of 
the City'• 
Workia 
Btfline11. 

Nevertheless there is danger of pressing this business analogy 
too far. The aim of organized busineBB is to secure a profit; 
the purpoBtLoLmwrlci~·~ ~~=i!ration is~ ~omote the col
Jec~ive__int.erestu! tbe ;iti;;n; Wltb.!!llUef~ e fa mrnie{iify 

_gain, The _!lit,y'e _mission is not _t(!_Jnake money but to s~nd 
money, Business must produce a surpluB,.buf government does 
well when it makes both ends meet. In any event, government 
must be conducted in compliance with the desires of the voters, 
whatever these desires may be, and must give them what they 
want. BusineSB can be managed without scrupulous heed to pub
lic opinion, but municipal administration cannot. Even though 
popular sentiment be headstrong and unwise it cannot be set 
at naught. The desires of the people must ultimately prevail 
even though they may not conform to what the experts pre
ecribe as the best or the cheapest. Government by the bestl 
people, In other words, is not necessarily the best government. 
Nor is _cheap(l!'88 a. cri~ion of efficieiiL!dmil!iJtrlltion. The 1 

city is not a voluntary corporation-; it is a compulsory asso-
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ciation into which the citizen is born. He does not join it of his 
own volition. That is another fundamental difference between 
a municipal and a business corporation which is too often over
looked. It is because of this differentiation that the municipal 
authorities are obliged to be governed by social motives which 
do not actuate the ordinary business concern.• They cannot do 
their planning in terms of dollars and cents, profit and loss, 
unit costs, and outlay per capita. They must reckon with the 
prejudices, the traditions, and the caprice of the electorate. 

The strength of these social considerations is not the same, 
of course, in all departments of municipal activity. Some 
things lend themselves, practically without reservation, to the 
use of business terminology and methods. This is true of the 
physical activities, such as the construction and maintenance of 
public improvements. But it does not hold true in equal degree 
of those municipal departments which have mainly to do with 
human relations, for example, poor relief, correction, and public 
recreation. Only to a limited extent can such departments be 
organized and conducted on a "business basis" without the danger 
of creating a hostile public sentiment. Success or failure in the 
administration of these departments cannot be demonstrated 
by pointing to columns of figures or by applying purely objec
tive tests of any sort. It is a matter of good and humane service, 
something which cannot be measured by the devices of account
ants and statisticians. 

Nowhere but in America has the analogy between municipal 
and business corporations been peruiitted to exert any conSider
able inlluence in determining the mechanism and methods of 
city administration. In European communities it is taken for 
granted that city government Is government. The administra
tive systems hold close to the traditional lines of governmental 
organization, particularly in keepink the heads of departments 
under the control of the city council. In England, for example, 

•" A atockholder in a private corporation measures the value of hts Jn.. 
vestment by the dividenda he, receives. This.Js t~Jl(ible. The cltisena of 
a comm.untty, who some argue are the stoekholdeti of a municipal ror
poration, get their dividends in service w~ich does not bear any relation to 
the amount each is compelled annually to invest in the form of taxes. The 
investment of a stockholder In a municipal corporation Is. therefore, In
tangible." W. P. Capes, The Modent. Ci~ and it1 Gcwemmen.t (New York. 
1922)' p. 46. 
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the plan of administration by council committees is far removed 
from the orthodox method of corporate business management. 
The English city baa no official corresponding to the president, 
managing director, or general manager of a company. Each 
municipal department (streete, police, fire protection, and even 
education) ia under the immediate charge of a permanent official 
whose work ia supervised by a council committee. This com
mittee, however, has no final authority; the council as a whole 
may overrule it on any point. In practice it does not often 
do so, hence the gap between the potential and customary action 
of the council in administrative matters is an outstanding fea
ture of English municipal government. From a study of the 
English municipal code one would put the situation in this form: 
"The council is supreme in the administration of the English 
citiee; it appointe all. officials and may remove them at will; 
it appointe all committees and may accept or reject their recom
mendations aa it sees fit." 

But the observer of English municipal administration in actual 
practice would state the case quite differently. He would de
scribe it in some such fashion as follows: "The immediate 
direction of each municipal department is entrusted to an expert 
official whose tenure of office is permanent. Having placed a 
chief constable in charge of the police, or a health officer in 
charge of the health department, or a superintendent in charge 
of the lighting plant, the council appointe a committee to keep 
in touch with him, to back him up, to see that he gets a reason
ably free hand ao long aa he produces results. The committee, 
thrGugh ita chairman, reports regularly to the council on the 
affairs of the department and transmits recommendations from 
the permanent official with ita own endorsement. These reports 
and recommendations the council ueually accepts aa a matter of 
cOUJ'Ie." 

Thua the law and the practice stand widely apart. A atrange 
scheme of municipal administration, the American efficiency 
expert would call thia English plan I Responsibility seema to 
be concentrated nowhere.· The head of a department advises, 
the chairman of a committee concurs; the committee iteelf 
endorses; and the whole council approves. There are oppor
tunities for a reversal of decision and a diaclaimer of reaponai
bility at each point. In an American city such a plan would 

1. In 
Thooey. 

2. In 
Practice. 
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bring the affairs of the municipality to chaos within a month. 
It functions smoothly in England because the diffusion of re~ 

sponsibility which exists in form does not exist in fact. "The 
form of a government," as Edmund Burke once said, "reaches 
but a little way." ~ 

In the cities of France the general plan of departmental 
organization is similar in most of its essentials to that whic& 
exists in England. The city council controls the various branches 
of municipal administration because it elects from its own me~ 
bership the mayor and adjoints who have charge of them. It 
also appoints committees to advise these officials. It is true 
that having chosen the mayor and adjoints for a four-year term 
the council has no legal right to dictate how these officers shall 
perform their duties, but in practice this absence of direct legal 
control is not of great consequence. The reason has already 
been explained and need not be restated.' The English council 
supervises the departments through committee-chairmen and 
committees; the French council performs the same function 
through adjoints and committees. The French adjoints, like the 
English chairman of committees, are laymen who defer to the 
judgment of the officials in immediate charge of the work. In 
France most of these permanent officials are nominally appointed 
by the mayor but in reality they are chosen by a competitive 
examination. 

German cities have been commonly thought of as administered 
by professional experts, and it is true that the powers of the 
higher administrative officials stand out more clearly on "the 
pages of the statute book in Germany than in England or in 
France. But the difference has often been exaggerated. The 
German municipal cowicil selects the Burgenneister and his 
assistants, the administrative magistrates. These magistrates, 
each of whom is at the hea-d of a municipal department, are 
assisted by joint commissions (Deputa.tionen) in which the coun
cil controls a majority of the members. The administrative 
magistrates of the Prussian cities correspond, in a way, to the 
chairmen of the council committees in England and the adjoints 
in France. They are, as a rule (though not always), men of 
longer and broader administrative experience; they are named 
for longer times, and some of them receive salaries, which gives 

' See Vol. I, ChaD. XVIII. 
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them a professional status. But the German administrative 
magistrate must reckon with his joint commission and this body 
the council controls. Here, as in the other countries, however, 
the permanent officials have dominated the course of administra
tive policy; prior to 1918 their influence was virtually conclusive. 

Fundamentally, then, there is no difference among the cities 
of the various European countries as respects the actual organiza
tion and workings of their administrative machinery. The 
pivotal point in every case is a properly qualified and adequately 
paid official at the head of each municipal department. Whether 
ho be known as borough surveyor, su.rintendant des travauz 
publica, or Baurat his influence in all matters affecting municipal 
public works is everywhere very much the same. Directly or 
indirectly he is chosen by the city council; his tenure of office 
is secure; ho is assisted or advised by a council committee (or 
by 11 joint commission in which members of the council pre
dominate) ; he is a qualified expert; and his advice is heeded. 
German cities havo both the form and the spirit of profes
sional administration; English and French cities have the 
spirit without the form. In all three countries the most potent 
factor in securing efficient administration is the tradition of 
deference of the advice of the expert. In outward appearance 
the busineBB of the city is managed by elected laymen-aldermen, 
councillors, chairmen of committees, adjoints--but the real work 
is always done by men who are skilled in the technique of 
municipal administration. 

The influence of the permanen~ officials in all branches of 
European government is exerted quietly, inconspicuously, and 
without any fuss; but the results are easy to observe.• It is 
an influence which rest& on traditions, not on laws; and in the 
practice of government it is traditions that count. The essential 
difference between the practice of municipal administration in 
Europe and America is this: In Europe, no matter what the laws 

a "In form the city aovernment 18 dem.ocra.tiCt the whole power belnc 
'Hited in a connell whleb laue. from a popular Yote. But the connell worb 
throu1b a body of o:rpert admlnlatratlvo offtcel'll, wbo are vlrtuaiiJ per
monon!, and for whom municipal 10rvlce Ia a ur .. Joor .,.....,.r. Moreonr, 
altbouah tu outward appearance the clt1 boatnea U conducted by tbe eouocll 
and Ita rommlttee.. one eannot 10 Hr7 far under the wrface without 
lndlnt that lo. (act the tn8ueuce of experts. both on euraeot admlniBtratlon 
and on eh•ie poliey Ia 'fti'J II'NL" A. Lawrence Lowell, uExperta lu CitJ 
Go\'OrDmODt," In tbo 'N.., .ll•okipal Pro,_ (New York, 1919), p. 81. 
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may provide, the influence of the professional department head 
is controlling; in America the !a ws and the practice harmonize. 
The influence of a mayor, or a department head, or a city council 
upon the course of municipal administration depends in America 
upon the· amount of definite authority vested in them by the city 
charter. Elective officials do not permit themselves to be directed 
by those who, whatever their professional expertness, are legally 
rated as subordinates. When laymen have the authority in 
American cities they expect to exercise it; that is the Americau 
tradition. When laymen have authority in Europe they expect
professionals to exercise it for them; that is the European 
tradition. 

In the United States, as has already been shown, the power 
of the city council to exercise any substantial control over the 
work of the city departments has been almost everywhere taken 

1 away. The council does not appoint the heads of departments; 
i its committees do not control the work of these officials. If the 
'board of aldermen or the city council in New York, Philadel
phia, Boston or St. Louis were to appoint a committee to "assist 
and advise" the head of a department-the fire department, let 
us say-such action would be resented by the mayor as an 
interference. The council's function is to vote the money; the 
mayor and the administrative officials do not desire any aid 
in spending it. In cities which ·retain the mayor-and-council 
form of government the gap between the council on the one 

. hand and the administrative officials on the other is far wider 
• than anywhere in Europe--and it seel:ns destined to become even 
more so. American cities, for the most part, are under th!l spell · 
of a conviction that ability. to legislate precludes ability to 
administer. The creed of the intelligent layman on this point 
is brief and plausible; it may be stated as follows: "Legislators 
should be elected, and should be responsive to popular opinion; 
administrators should be appointed; they should have technical 
skill and knowledge. If we try to place the performance of both 
functions in the hands of the same men we sacrifice either the 
responsiveness or the skill, usually both." In cities which have 
adopted the commission form of government, which fuses the two 
functions, this objection is continually being urged.1 

The increasing amount of administrative work :which must 
' See Vol. I, Chap. XX. 
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now be performed in every large city makes the problem of 
departmental organization a difficult one. How many adminis
trative departments should a city have? What principles should 
be followed in allotting the work among them? Should depart
ments be in charge of boards or single commissioners? How 
should the department heads be selected? Should they be quali-
fied experts? Along what lines should the internal organization 
of each department be constructed? What can government learn 
from business in this field? These are questions which come 
up for discussion wherever new city charters or charter amend-
ments are under consideration. Their timeliness entitles them 
to all the thought they have been getting, and more. 

How 
Many 
Departa 
menta 
Should a 
City 
Have? 

It would be sheer folly, of course, to attempt to determine, Tho 
Question by general rule, the number of administrative departments that Cannot be 

a city should have. It would be like issuing a dictum that every ~=:;'~~ 
house ought to have five, seven, or ten windows without regard caur~ 
to its size, use, or orientation. A city has a varying number •;;,~.,.-tu; .. 
of administrative functions to perform, the number depending 
upon ita size, its resources, and the extent to which it bas 
branched out into new fields of public service. Some cities own 
and operate their lighting plants and street railways; some do 
not. The wider the scope of a city's activities the more ad
ministrative machinery it needs. This ought to be a common-
place hut it is not, as witness the "model" schemes of adminis-
trative organization which are periodically put forth for the 
guidance of all cities whatever their, size or problem.• The 
commission plan, as has been shown, is the most conspicuous 
trBnsgressor in this respect.• 

Two considerations, one may suggest, ought to be influential 
in determining the distribution of administrative work among 
city departments. They are as follows: First, the number of 
departments should not be increased beyond what is necessary 

I Tht N- .II'IIMcipol ,.,..,,. .. or tho National Municipal Loque, for u
ample. pro1'ldea for liS dPpartmenta, ao more and no 1-. Tbeee are Law, 
Public Worn and UtiUtloe, SafeQ' and Welfare, Health, Education. and 
Finance. 

• "'The dl'partm~ntal orpniuttou under the t'Ommlaalon plu !. tar eu· 
perlor to that In m011t of tho federal tJ'JlO <ltlot. The number of d•partmento 
uouall,r Ia dotormlued h7 tho number af eommlaalonera and other eloctl .. 
otllolala." W. P. Copoe, T .. ..,.....,. Citlf""" U. Goo'"'"'""' (Now York, 
1921), p. 130. Tbio to tho wroq way to determluo It; tho number af 
<GIIlllllaalonoro ohould bo dorumlned h7 the number af dopartmento. 
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for the efficient conduct of the city's business. Second, func
tions which are similar should be placed in the same department, 
while those which are dissimilar should be kept in different 
departments. 

The fust of these two propositions will hardly be disputed. 
The distribution of administrative work on too elaborate a scale 
leads to a waste of effort. There is a law of diminishing returns 
which begins to operate at a certain point in the subdivision of 
administrative labor; beyond this point {wherever it may be) 
the multiplication of departments does not facilitate but hinders 
the proper conduct of the city's business. Twenty-five years 
ago most American cities had too many departments. Some 
have too many even yet. Boston, for example, has more than 
thirty; Chicago has about twenty-five. Of late, however, the 
number of departments has been almost everywhere reduced; 
the process of reduction and consolidation has gone so far, in 
fact, that there is a danger of its overreaching itself. The evil 
of having too many departments is being replaced by the evil 
of having too few. Administrative reformers have a habit of 
assuming that the consolidation of two departments into one 
always makes for efficiency, no matter how far the process may 
be carried. But merging two departments· into one accom
plishes no useful end if it means .that widely different functions 
are thereby grouped together under a single head. 

The objection to putting unrelated matters into the same 
department is that some of them, when this is done, are certain 
to be neglected. The head of the· health department, to be 
worthy of his place, should be primarily interested in publici 
health matters. Unless he is an uncommonly versatile man he 
will not be interested, for example, in tree-planting, free legal 
aid, the regulation of billboards, etnployment bureaus, the in
spection of weights and measures, the censorship of amusements, 
or any one of a dozen other functions which, however secondary 
they may be in relative importance, ought to be given proper 
attention by someone w~ose personal interest they can com
mand. If any of these functions, therefore, are thrown into 
the health department, for the mere reason that the general 
administrative scheme provides no suitable place for them else
where, they are likely to be accorded very little attention by 
the head of that department. On the other hand it is obvious 
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that a city cannot maintain a separate department for evezy 
municipal function, big or little. No one would suggest, in 
smaller cities at any rate, the maintenance of individual de
partments for the issuing of building permits, the removal of 
garbage, the repairing of sidewalks, or the abatement of nui
sances. These things must be combined with something else. 
So the problem is a practical one, to be solved by listing all the 
functions, classifying them, grouping those which from their 
nature can be conveniently and properly grouped, and deciding 
the number of departments in that way. It may be eight, ten, 
a dozen, or even more in a large city. 

Charter-makers usually begin with this problem at the wrong 
end. Their first step should be to make an inventozy of what 
the administrative authorities are expected to do. This inven
tozy will provide a surprisingly long list in any large city-fifty 
or sixty distinct administrative functions at least. Most of 
them, however, will fall readily into seven or eight functional 
groups, such as finance, public works, public safety, public 
health, poor relief and correction, education, parks and recrea
tion, public utilities. But there will be some which do not seem 
to belong in any one of these functional groups and yet are not 
of sufficient importance to have departments to themselves. 
Some administrative activities, moreover, seem to have equal 
affiliations with two departments. Take the work of establish
ing, equipping, and supervising playgrounds for example. Where 
docs this properly belong-with public works, or with parks and 
recreation, or with education? Should public playgrounds and 
athletic fields be under the jurisdiction of the park department 
or the school board? Either disposition may be plausibly de
fended. The work of acquiring land for recreation purposes, 
improving it, and caring for it, is closely akin to the customary 
work of the park department. Considered as a physical prop
erty there is no great dissimilarity between a public park and 
a playground. Regarded from the standpoint of its activities, 
however, the playground is an educational institution and as such 
links itself up dosely with the work of the schools. A playground 
without supervision falls far short of its highest service. Super
vision is the aspect which should have the emphasis and being a 
form of instruction it can best be provided" by the school 
authorities. In some cities, the playgrounds have been grouped 
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with parks, in others, they have been tied up with the schools; 
in others, again, they have a department to themselves.• 

So with many other matters on which more than one depart
ment may have a claim. Does the management of a municipal 
cemetery,· for example, belong properly to the park department 
or to the health department? Should "parkways" be regarded 
as parks or as streets for administrative purposes? Is garbage 
collection a matter of public health, or of public convenience? 
What of the public library? If a city is to have only seven or 
eight departments, the public library cannot have a department 
to itself. Where should it go? Some argue that, being an educa
tional institution, the public library should be administered by 
the school board. Should the censoring of motion pictures be 
entrusted to the police, or to the park and public recreation de
partment, or to the school authorities, or to a separate board? 
These are practical questions; they certainly cannot be answered 
by stating any formula that will hold good for all cities. It is 
a good deal easier to say that "related functions ought to be 
kept together" than to decide what the relationships really are. 

Tbe Toot In determining whether functions are related in fact, and not 
i!"u!~!r.::. merely in appearance, one should look primarily at the nature 

~of the problems which are encountered in performing them. In 
some branches of the city's work the chief problems are of an 
engineering, technical, and constructional character. In this 
respect water supply and sewage disposal are closely allied, even 
though superficially they m1ght seem to be at opposite poles. 
The one brings to the city a something that is essential to life 
and health; the other takes away from the city a large volume ' 
of waste which is dangerous oo ~ife and health. But this super
ficial dissimilarity is of no real consequence when it comes to 
determining whether the two depar(ments should be combined. 
Different in aims, they are alike in their problems. Various 
groups of municipal functions, again, have to do with the prob
lems of fiP~«:~_or of__!ll~_rllctioii,__o_r_of personal con~~d 
supervision. Each has its own bonds of kinship. P@ce and 
fiLe pro~_!l~io11__have an intimate relationship in that both are 
concerned with the public safety, both are organized on a semi
military model, anifliilthhave as one of their most difficult 
problems the maintenance of discipline in the ranks. But there 

1 For a further dlscu .. ion of this topic, see Chap. XXXVIII. 
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ia no relationship between police and poor relief, for example~! 
in purpose, methods, or problema. These two municipal func-1 
tiona call for administration by officials of altogether different 
aptitudes and temperamenta.1 

Whether the number of departments be small or large it ia 
also essential that they be properly articulated. The work of 
administering a city ia an entity, a rather complex entity it ia 
true, but nevertheless a unified enterprise. No part of it should 
be aloof from the rest. No department, to borrow a war 
metaphor, should "march with ita flanks in the air." Every 
branch of the municipal administration should be linked to a 
common center; the linea of control and responsibility should con
verge upward and inward. The whole scheme should take the form 
of a Eyramid, with the mayor or city manager at the apex, 
the city employees at the base, and the hierarchy of officials in 
charge of departments, bureaus, divisions, and sections coming 
between. This, however, is not what one usually finds. Some 
heads of departments are chosen by the mayor and are respon
sible to him; others are directly elected by the people and do 
not bold themselves accountable to the chief executive. The 
result ia that the two groups often work at cross purposes. The 
elective head of a department desires to make a reputation for 
himself by devising his· own policies and pursuing his own 
methods. His lodestar, too often, ia the ambition to get himself 
elected mayor some day. Why, then, should he exert himself 
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to make the present mayor's administration a conspicuous suc
cess. Unless the heads of all departments are responsible to a \ 
common center there can be no complete unity of program. 

A generation ago the board system of departmental manage
ment was widely used in American cities. This was in part 
due to a popular impression that municipal administration 
ought to be bi-partisan; that the minority political party ought 
not to be excluded from a share in it. In a board of three or 
five members both parties could be represented, whereas in a 
department with a single commissioner at ita bead no dual 
representation could be afforded. The work of bi-partisan 

1 Some people now eall themaelvee ''aocJal e11JiDeera11 becauae thQ' prof-
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boards proved very unsatisfactory, however, for the membership 
almost invariably lined itself up three against two, or two against 
one. The plan was especially objectionable when applied, as it 
often was, to the police, fire, and health departments, in all of 
which there is need for prompt, firm, and unequivocal action. 
Dissensions at the head of the department reflected themselves 
in lax discipline all the way down. During the past twenty 
years the cities have been replacing police boards, fire boards, 
and boards of health by single commissioners. Some cities still 
retain the board plan; but except in small communities it rarely 
gives satisfaction. And when you reflect upon it there is no 
more reason for placing a board in charge of the police depart
ment than for setting a board of generals at the head of an army. 
A police force is a battalion or brigade of armed men, drilled 
and disciplined, whose function it is to cope with emergencies 
affecting the public safety. It does not lend itself to hydra
headed leadership. 

On the other hand there are certain departments which, from 
the nature of their work and problems, are by no means so 
obviously unsuited to the board system. The scho~l departmen~ 
is perhaps the best example. Unrestrained control of educa
tional policy should not be given to any one official, whether 
layman or expert. In the community which supports the public 
schools there is bound to be a variety of opinion and sentiment 
on questions of educational policy, and it is proper that these 
diverse points of view should be reprosented. Among all depart
ments of American municipal administration the school depart
ment, taking the country as a whole, has been the most honestly;· 
economically, intelligently, and 11rogressively managed. It is there 
that scandals have been fewest, wastefulness the least prevalent, 
and progress the most notable. The American municipal tax
payer comes nearer to getting a hundred cents in value for every 
dollar of expenditure in this department than in any other. This 
is due, in part, perhaps, to the fact that it has been somewhat 
easier to eliminate the spoils system from school administration 
than from the other departments of the municipal service. But 
it is not without significance that the school department is the 
only one which has succeeded in establishing and maintaining 
that combination of lay supervision with professional manage
ment which is so characteristic a feature of municipal adminia-
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tration in European countries. The l!llperintendent of schools 
in American cities is the only administrative officer who occupies 
a status and exerts an influence comparable to that of the perma
nent city officials abroad. 

The board system is still rather generally used in the admin
istration of poor relief, and to the work of this department it 
lends itself very well. Municipal public libraries in American 
cities are also, for the most part, in charge of boards. Board 
supervision is also commonly applied to public utilities, city 
planning, and recreation. It is the only fair plan, moreover, in 
the case of the department which has charge of registering voters 
and conducting elections, inasmuch as bi-partisan representation 
needs to bs accorded here. But in departments other than those 
mentioned the preponderance of argument is in favor of the 
single commissioner ·plan. It conduces to the concentration of 
responsibility, to greater promptness in action, and to a better 
morale among subordinates. 

The board system is in greater disfavor than it deserves to 
be. People are inclined to see only its shortcomings and to 
overlook the fact that board administration, under certain con
ditions, has much to recommend it. When continuity of policy, 
for example, is a desideratum in any department (as it is in the 
case of public works) the board system provides a means of 
aecuring it. When a single commissioner goes out of office and 
a new one comes in, there is likely to be a change in plans and 
methods. The new commissioner feels that he must signalize 
his advent by taking the department out of the old ruts. He 
does not want to display his laek of initiative by merely taking 
over where his predecessor left off. Old plans are therefore 
thrown aside and new ones announced. But before the new com
missioner brings these plans to fruition his term comes to an 
end; he givea way to someone else and the process of substituting 
•till newer methods is repeated. When public works are under
taken by a board, on the other hand, the members do not all 
10 out of offi~e at once, and there is an element of continuity. 
One member retires and is repla~ed; but the others hold over 
and carry the old traditions along. This is a consideration of 
eome importanre in departments where drastic revereals of pro
cedure are likely to involve the eity in heavy' expense. Many 
cities have had eostly experiences along this line. One com-
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missioner of sanitation, for example, believes that the work of 
garbage collection should be done by the city's own labor force. 
So he proceeds to buy a squadron of trucks and adds a con
siderable force of drivers to the city payroll. But just about the 
time the new plan has shaken itself into smooth working order 
an election takes place, a new mayor comes in, and a new 
commissioner is appointed. Then the public learns that the 
direct-labor plan of garbage collection is too expensive or too 
slow, or that there is something else the matter with it, and that 
the new administration proposes to have the work done by con
tract. So the trucks are sold at a loss, the other appliances are 
junked, and the workers are either discharged. or shifted into 
other city departments. These reversals of policy, back and 
forth, do not come with every change in administration, but 
they are much more frequent in public than in private business. 

The board system is sometimes defended on grounds of econ
omy. In small cities, or in the eleemosynary departments of 
large cities, it is often possible to obtain, without remuneration, 
the part-time service of public-spirited citizens, thereby saving 
the salaries which would have to be paid to full-time depart
ment heads. One frequently hears the assertion that expert 
officials, giving undivided attention to their work and keeping a 
sharp lookout for leakages, can easily save the city the amount 
of their salaries. That is quite true. But it is also true, unfor
tunately, that when cities abolish unpaid boards and replace 
them by salaried heads of departments they do not always 
manage to get service that is expert in character or diligent in 
saving money. Too often the replacement of an unpaid board· 
by a single commissioner merely adds to the public payroll 
another professional politician who devotes to the work of the 
department less intelligence, less tho1,1ght, and less time than it 
received under the board plan.. 

This points to a serious defect in the American system of 
municipal administration, and one which has been frequently 
commented upon by foreign observers, namely, the failure to 
devise a satisfactory method of selecting the paid heads of de
partments. In Europe these officials are everywhere (with a 
few exceptions) chosen by the city council. That also was the 
method of selection used in American cities during the first half 
of the ninet~nth century. But it proved unsatisfactory in this 
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country and was almost everywhere abandoned. In its place 
several other plans were devised and are still being used. Direct 
election of department beads was given an ample trial and found 
to be, on the whole, no better than election by the city counciL 
Popular election, as American municipal experience has proved, 
is one of the poorest methods of securing skilled administrators 
for any branch of governmental work. The voters will not hesi
tate to choose an official who is entirely lacking in administrative 
ability or training provided be is well-known, popular, and a 
good campaigner. So the plan of appointment by the mayor, 
either with or without confirmation, was next resorted to and is 
the method most generally employed today. This plan em
bodied a step forward, although its results have naturally varied 
with the ideals of the mayor and the local traditions which attach 
to his office. Good" mayors appoint capable beads of depart
ments where given the opportunity to do so; but when a political 
spoilsman succeeds in capturing the mayoralty (as not infre
quently happens) it is idle to expect that be will use his ap
pointing power for other than partisan or personal ends. And 
that is the way it is being used in most American cities today. 
In many instances the departmental heads who are in charge of 
such important functions as street paving, sanitation, water 
eupply, parks, and public buildings are men of no acknowledged 
competence; they would not be entrusted with equal responsi
bilities or given the same salaries in any field of private busi
ness. These men, in the larger communities, are spending 
millions from the public treasury. They have hundreds, some
times thousands, of city employees under them. Yet it is a 
commentary upon their business ability that when the bead of 
a department loses his position through a change of mayors be 
sometimes bu a bard time finding a job at half the salary any
where outside the public service. 

The successful head of a city department must be honest, 
fair-minded, and willing to work. He should be willing to exert 
authority and to assume responsibility for it. He should be a 
good judge of what the public wants, and hence able to discern, 
before he does a thing, whether it will prove popular or un
popular. He should have, in a word, what the army personnel 
ratings call "general value to the service." But this it not all. 
No amount of personality will avail to make a department bead 
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successful unless he knows the technique of his job. Technical 
training and experience are highly desirable in all cases; and for 
the best results they are essential. 

It is easy enough to set down on paper that the ideal depart
ment head should possess all these qualifications, but no one 
expects, as a practical matter, to find them combined in a single 
individual. No individual so richly endowed is usually willing 
to serve as the head of a municipal department anyhow, for he 
can turn his rare combination of qualities to much more lucra
tive use in some private enterprise. The only practicable choice, 
as a rule, is between men who have some of the qualifications 
but are lacking in others. One possible appointee may be well 
qualified by education and training; but entirely untried as an 
organizer and wholly inexperienced in dealing with the public. 
Another may be a tactful, resourceful, and popular fellow who 
can be depended upon to keep his co-workers happy but whose 
professional standing is next to nil. And there will be applica
tions representing all grades of fitness and unfitness in between. 
Even with the best possible motives a mayor may find the 
greatest difficulty in making a wise choice. 

Is it not practicable to devise some plan whereby more capable 
officials can be secured for the higher admmistrative posts in 
American municipalities? The ~perintendent of schools is 
always an expert in his line; no mere politician without educa
tion or experience is appointed to this post. Is it not possible to 
place such departments as health, ·public works, parks, ·and 
poor relief in charge of officials siniilarly qualified? Europe, 
as has been said, affords us no guidance in this direction, for · 
we have tried Europe's method· and found it a failure. Civil 
service enthusiastlr contend that) heads of departments, like 
subordinate officials, should be selected by civil service competi
tion, but no American city has as yet given this plan a compre
hensive trial and until some municipality is courageous enough 
to essay the experiment it is impossible to say what its actual 
merits or defects would be! 

The proposal to choose the heads of departments by civil 
service competition does not look altogether promising, how
ever, for the reason that no competitive tests can possibly 

sIn some cities a few department heads are chosen by civil service com
petition but everywhere the majority of them are exempt.. 
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measure the essential qualities which these officials must poe
sese in order to be successful. It would not be difficult, of course, 
to determine by competitive examination the relative knowl
edge, education, and experience of various applicants. But these 
are not the only qualifications that the bead of a municipal 
department ought to have. He should be temperamentally 
qualified for the delicate task of getting along smoothly with 
the public; he must be tactful, an organizer, able to work with 
others, and capable of winning the confidence of his subordinates. 
The head of a department is a leader in his field and must have 
qualities of leadership. These various qualities, however, are 
not closely related to either knowledge or skill, hence the most 
expert technician may easily prove a failure at the head of a 
municipal department by reason of defects in personality. No 
one bas yet devised an objective method of testing for such 
qualities as initiative, soundness of judgment, power of co
operation, ability to keep a level head in emergencies, capacity 
to get work out of workers, or, with all due respect to the 
psychologists, broad intelligence. These things must be judged 
subjectively by giving someone the function of forming an 
opinion upon them through his acquaintance with the various 
applicants or by a study of their previous records. Lieutenants 
may be picked by competitive teste or intelligence ratings, but 
commanding generals will never, so far as one can now foresee, 
be chosen in that way. 

During the past fourteen years a plan of non-competitive selec
tion under the supervision of the civil service authorities has 
'been given a trial in Boston. The mayor in all cases takes the 
initiative in selecting the department beads. Having made his 
tentative selection, however, he must submit the name of the 
proposed appointee to the Massachusetts Department of Civil 
Service, which is a state board of three persons appointed by 
the governor and hence quite outside the mayor's control. This 
body, if it finds that the proposed appointee is "qualified by edu
cation, training or e:~.-perience" for the work which he is expected 
to do, so certifies and the appointment becomes definite. But 
if it does not find him to be so qualified, the appointment be
~omes invalid. There is no regular competition and no one can 
be appointed except on the mayor's nominatiod. The only func
tion of the civil service board is to veto any appointment which 
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does not come up to a reasonable standard. In practice the 
plan has worked moderately well, but hardly more than that. 
The civil service authorities have not insisted upon a high 
standard; they have made a good many rejections for obvious 
unfitness; on the other hand they have not declined to confirm 
some appointees of very mediocre qualifications. When the 
requirements for appointment to public office are stated in 
general terms they do not count for much. The head of the 
law department should be a lawyer, of course, and city charters 
so specify; but there is a world of difference among lawyers. 
The commissioner of public health ought to be a physician; but 
it is quite possible to be a doctor of medicine and still have 
the merest smattering of knowledge concerning public health 
and sanitary problems. Fundamentally the Boston plan is 
sound, in that it leaves both the initiative and the prime re
sponsibility with the mayor 1 contenting itself with the provision 
of a safeguard against any gross abuse of his powers in making 
appointments. It has raised the minimum standard and has 
thereby protected the city against the full onset of the spoils 
system. 

Civil service reformers have suggested that whenever a depart
mental head is to be chosen, the civil service commission should 
appoint a temporary examining c~mmittee of three laymen, all 
of whom are recognized experts in the same or in some closely
related field. This examining committee would then consider 
all the applications, applying such ·tests as it might see· ·fit, 
and reporting the results to the mayor. The conclusions of 
the committee would not be based upon relative technical pro
ficiency alone, but would take into account the personal quali
fications of the various applicants. . As a workable plan this 
has a good deal to commend it but the objection commonly put 
forward is that it would break down the mayor's responsibility 
to the people. When you compel a mayor to work through lieu
tenants whom he has had no initiative in selecting and whose 
ideals may differ widely f~om his own, you cannot pin on him 
the responsibility when things go wrong. It is for that reason 
that the President is given a free hand in the selection of his 
cabinet, the Senate never refusing to confirm any head of a de
partment whom the President may choose, although it has an 
undoubted right to do so. 
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The failure to devise a sound plan for selecting department 
head!! is not the only source of waste and incompetence in Ameri
can cities. The practice of placing them in office for short terms 
and the habit of removing them on slight pretexts are contribu
tory causes. The insecurity of tenure which attaches to the 
higher administrative positions has served to make them un
attractive, for it is a commonplace that wide-awake men will 
not take blind-alley jobs if they know it. The headehip of a 
city department, as a rule, lead!! nowhere. It provides a man 
with a livelihood for a few years and then leaves him to shift 
for himself. It might be advisable to have heads of departments 
appointed for longer terms, but when a newly-elected mayor or 
a newly-appointed city manager makes up his mind to be rid of 
an official there is not much to be gained by using the com
pulsion of the law to prevent his doing so. Without the mayor's 
eupport a department--head can rarely accomplish anything. In 
English citiee the higher administrative officials are chosen for a 
single year and can be dropped by a majority vote of the council 
at any time. Their only protection is the tradition of fair-deal
ing, but that is the most effective protection an appointive official 
can have. 

The internal organization of a municipal department is a 
matter of considerable importance. In large cities, and par
ticularly in those departments which have a variety of work to 
do, a division of labor and responsibility within the department 
becomes necessary. Departments are therefore broken up into 
bureaus and these again into divisions and sections when neces
'aary. The department of public works, for example, may divide 
its work among bureaus of engineering, streets and bridges, water 
supply, sanitation and sewerage, lighting, parks, and buildings. 
The bureau of water supply may include two or more divisions, 
such aa construction, maintenance, and finance. The finance 
division may have an accounting section, a section which deals 
with the collecting of water bills, and so on. Each bureau baa at 
its head a deputy commissioner, superintendent, or bureau chief; 
each division or section baa a divisional chief or foreman. These 
ofliciale are now appointed, in many cities, by competitive tests 
under rivil service rules. The general prinriples which apply to 
the division of administrative functione among de.partments should 
also govern the allocation of work among bureaus and other 
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subordinate entities. But the details of organization cannot be 
determined by any general rule. These will vary in different 
departments. There is, and can be, no standardized plan of 
internal organization applicable to them all. 
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CHAPTER XXIV 

THE CITY'S WORKING FORCE 

The cities of the United Statee are spending for all purposes 
about two billion dollars per year. Of this huge amount more 
than half goes for salaries and wages. It is within bounds to 
say that expenditures amounting to twenty dollars per ca ita or 
llliout !l.I.IL ty o ars per ami! are evote c1ties 

How 'Much 
of tbe 
Payroll II 
Waete? 

ii€Y.ment_Qf~~eir inu:- I . Yet it is a common com~ 
plaint that the cities· do not obtain anything like full value fo 
this payroll expenditure and the complaint has a good deal o 
jut¢ification. It is everywhere conceded that municipal employees 
display less alacrity and give less value for their wages than 
do those engaged by private corporations. The only question 
is how much less. On this point there is a considerable difference 
of opinion. Some competent observers have figured that city 
labor is on the average eighty per cent efficient; others believe 
this percentage to be far too high. The fact is that the efficiency 
of city officials and employees is not the same in all branches 
of work. It is highest in the school department and lowest in 
those forms of public service where large amounts of unskilled 
labor are employed,-in the street cleaning department, for 
example. Striking an average, it would probably be within I 
bounds to say that the American city does not get more than 
aixty cents on the dollllt' for its payroll expenditures. 

The public imagination has been inclined to exaggerate the 
slothfulness and incompetence of those who work for the city. 
Having no reliable data upon which to base a comparison between 
public and private employments, the average citizen is guided 
to conclusions by what he happens to see. The man of busi
ness, stepping briskly along the street on his way to work, sees 
a decrepit old t'ellow languidly pushing a refuse-cart along the 
pavement, picking up a scrap of paper here and there, and cover
ing the ground at the rnte of half a block an lwur. He assumes 
that this is a typi~al illustration of what goes on in all branches 
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of the publlc service-a dollar's worth of work for four dollBI8 
a dsy .. He does not stop to reflect on the fact that the oldest 
and least capable among city employees are usually assigned 
to the push-carts as a humanitarian measure. When an em
ployee has grown old in the service, and is no longer physically 
able to do an eight-hour stretch with pick or shovel, the city tries 
to find an easy job for him. He would be pensioned if the city 
had a pension system; but most cities have none, hence the pay
roll of the street cleaning department is made to serve as a 
pension list, and a rather expensive one it is. Because these 
superannuated and worn-out employees are from the nature 
of their work very much in the public eye it is natural that 
they should be singled out for adverse comment, but it is obvi
ously unfair to judge the city's entire working force by this or 
any other single illustration. As well might one try to reach a 
fair conclusion as to the Ia bor efficiency of railroad employees by 
watching the one-armed man who waves his red flag at a grade 
crossing. 

Yet with all proper allowance for erroneous or exaggerated 
popular impressions it cannot be denied that the problem of 
obtaining a fair return for its labor expenditures is one of the 
most difficult tasks confronting the American city today. ·The 
city payroll is everywhere growing like Jonah's gourd, with no 

J likelihood of any let-up. In New York City the municipal 
employees,-including policemen, firemen, school teachers, the 
officials and employees of the stre~t, water, sewerage, PIU'ks, 
health and other departments, the elerks, stenographers, mes
sengers, janitors, charwomen, and all the rest--together theY' 
constitute an army a hundred. t~ousand strong. In smaller cities 
the proportion is nearly as large, and it is everywhere increasing 
rapidly. It has doubled within the ·last twenty or thirty years. 
The larger it grows the more difficult it is to maintain proper 
supervision, to enforce discipline, to prevent soldiering, and to get 
a fair day's work for a fair day's pay. Private enterprises usually 
suffer no loss in labor efficiency as their volume of business in
creases; but cities almost ·always do. 

This is because there are some fundamental differences between 
public and private empioyn)ent. These differences are so patent 
that there W<!uld be no need to recapitulate them were it not 
that municipal employees and their political allies are continually 
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reasoning from analogy and arguing as though the two ( -~ 
employment were in all essentials alike. Private employee~ 
permitted to unionize, they say, why not public employees also? • 
The analogy, of course, is defective. Workers in the employ 
of private corporations have no direct share in controlling the 
management.• The city employees, on the other band, are voters; 1. Public 
they have relatives and friends who are also voters. All of ~:'J'l~"d 
them are dependable-·vo1ers; -they come close to a hundred per Politics. 

cent attendance at primaries and elections. The dil-ect and in- • 
direct political strength of the public employees in American 
cities is nowhere less than ten per cent and is probably twice 
as much in some communities. Here is a solid political phalanx 
which the mayor and council must take into their reckonings. 
These elective officials, who stand in the position of employers, 
are in part dependent' for their continuance in office upon the good 
will and favor of their employees. To retain the political sup-
port of the city employees they will often sacrifice what they 
know to be the best interests of the municipality. The city em-
ployees are a unit in protecting their own interests; the rest 
of the voters are not. They are united in t.heir demands and 
resentful when these demands are denied. Because of this 
unity and vindictiveness the mayors and councilmen are inclined 
to overestim11te the political influence of the municipal employees, 
considerable as it is, and to be unduly responsive to their or-
ganized pressure. At any rate the public employees are amply I 
represented in determining the policy of the management; if 
anything they are over-represented, whereas only in rare in-
stances are private employees accorded any representation at 
all. That is one essential difference between municipal and 
private employment. 

There is another difference. In every private business enter
prise, the management is subjected to the pressure of competition 
and hence is absolutely compelled to maintain a certain standard 
of labor efficiency. If it fails to do this the result will quickly 
show itself in diminished earning-power. But the city author
ities are subject to no such competitive inspiration. They set 
their own standards, and there is no way in which anyone can 

• There a.re a r.w en.ptloua. of eourae, lD lDdutriea •here lhop couen. 
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determine whether these standards are high or low. For no 
matter how low they may be, a city is not driven out of busi
ness by its competitors. If its streets are ill-kept and badly 
lighted, its public buildings shabby, its sanitation defective, its 
death rate high, and its police corrupt, the officials will find 
some plausible excuses for each and all of these things, and 
what is more a considerable portion of the people will accept the 
excuses. Or if, by any chance, no plausible explanations are 
at hand, they can assure the public that, bad as the municipal 
administration may seem to be, it would be worse under the 
management of the other political party. The manager of a 
factory, when he fails to earn the dividend, cannot pacify his 
stockholders by dilating upon the iniquity of his competitors or 
by praising the enlightened, progressive, humane, public-spirited, 
patriotic, democratic, and truly "American" character of his 
own establishment. But public officials resort to such subterfuges, 
regularly and successfully. The pocket-nerve controls the muscles 
of business. The body politic may be an organism, as some 
students of political theory have assured us; but if so it lacks 
this nerve in its anatomical structure. 

No matter how capable or diligent the head of a city depart
ment may be he cannot obtain full value· for departmental 
expenditures so long as his associates or his subordinates are 
unable or unwilling to give him lull support and co-operation. 
There are so many details to be handled that he must rely to 
some extent upon the judgment and counsel of his bureau chiefs, 
each of whom is presumed to have· a special familiarity with 
some branch of the department's work. They, in turn, must' 
devolve important duties and. decisions upon inspectors and 
foremen. In the public works department, for example, the 
plans and specifications for street construction are necessarily 
prepared by subordinates and submitted to the head of the de
partment for his approval. The latter cannot check up every 
item and make certain that there are no crevices in which a 
slippery contractor may eventually find refuge. If a depart
ment head should try to 'scrutinize such details he would have 
no time for anything else. Then, when the contract has been 
awarded, and the job is in progress, he must depend upon his 
subordinates for rigorous inspection to ensure that the con
tractor lives up to the specifications. If these inspectorshappen 
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to be corrupt or incompetent the city will find iteelf paying good 
money for scamped work, no matter how honest the head of 
the department may be. It is not enough to make sure of skill 
and integrity at the departmental center. Public money will 
continue to be wasted so long as the municipal service is moth
eaten at the edges. 

Low standards of labor efficiency in American cities are a 
logical outcome of the methods by which their working personnel 
is recruited. In Europe the officials and employees of the 
municipality are selected from among applicants who possess 
qualifications fixed by law or by tradition. These qualifications 
cannot be satisfied by men whose only achievements have been 
gained in politics. As between applicants whose qualifications 
by education and experience are approximately equal the choice 
may be dictated by party considerations, but nowhere in Europe 
does one encounter the doctrine that political influence comes 
first and personal qualifications second. In French and German 
cities the laws impose a few general limitations upon the free
dom with which officials and employees may be chosen; in 
English cities there are almost no legal restrictions at al1.1 In 
the United States, by way of sharp contrast, many cities have 
constructed an elaborate system of civil service regulations which 
narrow the freedom of the appointing authorities to the point 
to where it has almost disappeared so far as the selection of 
subordinate officials is concemed. These regulations provide 
that appointments shall be based upon merit alone and that no 
official may be removed without proper cause. They are backed 
by the power of legislatures, courts, and commissions. Yet the 
fact remains that personal merit continues to count for more in 
European cities than in those of America. Quid leges rille 
moribuar 

There was a time when the recruiting methods used in both 
continents were alike. The European plan of according the 
mayor or the city council a free hand in the.selection of municipal 
employees was given a full and fair trial in the United States. 
But it broke down because the party organiaations succeeded 
in confiscating the appointing power for their own use and benefit. 
The appointing authorities in American cities were the creatures 
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of these organizations. They were nominated by party conven
tions, elected by the efforts of the party, and thus placed 
under a moral obligation to show gratitude for the party's 
assistance. The most obvious way of displaying this apprecia
tion was ·to distribute the spoils of office among the victors, 
thereby placing upon the municipal treasury the cost of keeping 
the party organization intact. But this vicious circle of party 
service and public reward, commonly known as the spoils system, 
would never have been able to complete its course in American 
cities had it not been for the simultaneous spread of the doctrine 
that offices ought to be "passed around" and not held for long 
periods by the same favored individuals. This idea of_I()tatio_!l _ 
_!n of!ic_l1,, altogether foreign to European ideals of government, 
captured the popular imagination in America where it was 
thought to square with the principles of true democracy. Its 
general acceptance in the field of municipal government meant 
that all administrative posts, no matter how capably filled, should 
be vacated at frequent intervals. Rotation is what gave the 
spoilsmen their opportunity. 

In the cities of the United States this ogre of politics ruled 
for more than half a century, supreme and 'unashamed. It was 
accepted by public opinion as a concomitsnt of democracy. 

l Europe, with its organized bureaucracy, its long terms of office, 
and security of tenure, was looked upon as reactionary, mon
archic, benighted. But the spoils system never rested upon a 

\ sound conception of democracy. It. assumed that all men. had 
been created equal in their ability to perform the difficult and 
varied duties which arise in connection with an administrative· · 
office. And if all American. citizens were equally capable of 
governing one another, there seemed to be no good reason why 
everyone should not have his tum at 'it. Democratic government, 

I moreover, was by oommon consent regarded as necessitating the 
: maintenance of political parties. Parties, being essential, had 

to be nourished and sustained. If no other convenient way of 
providing this nutrition were at hand, then the public treasury 
should furnish it. The philosophy of the spoils system was not 
always expressed in this bald form, but stripped of its sophistry 
this was the politiciaQ's logic during the mid-decades of the 
nineteenth century. 

The spoils system, during its long hegemony, demoralized the 
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public service everywhere. It filled the administrative offices 
of the cities with incompetence; it forced such frequent changes 
in office that when a capable man received an appointment be 
no sooner learned the duties of his position than be was removed 
to make room for someone else. It debased the morale of the 
city's working force. The spoils system spread from national 
to state government, and from the states to the cities. Mayors 
and aldermen found it necessary to spend a large portion of 
their time in listening to the pleas of office-seekers. Not every
one who sought office could be appointed, of course, and refusala 
always caused a great deal of bitterness. It was sometimes said, 
and with a good deal of truth, that every time a mayor chose 
an appointee he made one ingrate and ten enemies. So even the 
politicians began to realize that patronage bad its drawbacks. 
There were murmurings against the spoils system from the 
close of the Civil War onward, but the seriousneBB of the situa
tion throughout the country did not strongly impress itself upon 
the public mind until after the assaBBination of President Gar
field. Then public opinion fired into flame. The first national 
civil service Jaw was enacted in 1883; and when Grover Cleveland, 
a short time thereafter, spoke of public office as a "public 
trust" the sentiment was generally approved. 

It is not to be imagined, however, that the victory of the merit 
system waa either easy or complete. The spoils system being 
well entrenched, its grip was not easily loosened. The merit 
system made its way into the government of the states and 
cities by inches at a time. Although it is now forty years since 
tlie first civil service law was passed, the spoils system still 
dominates the selection of administrative officials and employees 
in more than half the states and in several hundred cities of the 
country. In practically all the big cities, however, civil service 
rules now cover a large portion of the appointive officee other 
than the headships of departments and divisions.• The system 
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of treating public office as "patronage" is slowly but surely 
losing ground although its tenacity is marvelous, as civil service 
reformers have diseovered. From present indications all posi
tions in the city's administrative service, except the very high
est, will be under civil service rules within the next decade or 
two. 

The purpose of the merit system is twofold. It aims to pre
vent the appointment of persons who are clearly unqualified and 
whose selection represents the liquidation of political indebted
ness. But a merely negative purpose is not a sufficient founda
tion upon which to build an improved public service. Hence the 
second aim of the merit system is to provide a means whereby 
qualified applicants may be recruited and certified to the ap
pointing authority. That is the constructive service which it 
undertakes to render. 

In some features the civil service or merit system differs from 
city to city, but its general operations are about as follows: 
Whenever a classified position is to be filled, the mayor or other 
appointing officer calls upon the civil service commission to send 
him an "eligible list," or a list of persons qualified for appoint
ment.' If the commission has recently held competitions for 
positions of the same nature it may have an eligible list at hand. 
For example, if the position is that of policeman, fireman, clerk, 
or stenographer, there is usually no delay in preparing an eligible 
list because examinations for these posts are held frequently. 
But if some unusual position is to be filled, such as that of 
bacteriologist in the water departm~nt or chief catalogu~~ in 
the public library, it is usually necessary to hold a special com-
petition. • Public announcement is made; applications are re
ceived; special examiners are appointed when necessary; examina
tion papers are made out; the testS are taken by the various 
applicants, and the results are figured. Candidates who have 

' By a 11Ciassified position" is meant any office to which the civil service 
lawa or regulations apply. 

• An eligible list usually contains three or more names arranged in order 
of merit as indicated by the civil service tests. Civil senice commissions 
do not always exercise due care in keeping their lists up to date, and some
times send lists containing the names of persona who are no longer eligible 
for appointment. In one instance the civil service commission in a certain 
Western city certified three persons as eligible. The appointing offiC!er found 
that the fint was dead, the second was in an insane llSJ'lUm, while the 
third was no loDger a resident of the city. 
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made the best showing are then certified, and the appointment 
must be made from among them. Ordinarily the appointing 
offi~er may select, at his own discretion, anyone on the eligible 
list. 

Nattll"eof 
the Civil 
Service 
Teo to. 

It should not be asaumed from this brief description, however, 
that civil service competitions always take the form of written 
examinations like those given in school or college. They are 
testa or trials rather than examinations in the narrow sense, and 
of a distinctly practical nature. The testa are closely related 
to the work which the applicants will have to do in case of 
appointment. Candidates for positions as stenographers are 
required to receive dictation and transcribe it. Rapidity, ac
curacy, and neatness are taken into account in determining the 
order of merit. Civil service testa for policemen assume the 
form of physical examinations, questions on elementary law, on 
local geography, and on the duties of a policeman. The examiners 
find out what qualifications a position demands and then try 
to devise a set of tests which will determine these qualifications. 
In the case of technical positions it is the practice to enlist the 
aid of experts in framing the questions and in grading the 
answers. The civil service commission, it should be made clear, \ 
does not make the appointments, but merely certifies the names I 
of those who are eligible. In many cities it is provided that : 
no one who is not a bona fide resident may be certified as 
eligible. 

For the honest and impartial administration of the merit sys
tem it is essential that the civil service commission shall be 
BO organi&ed as to be immune from direct political pressure. 
This immunity is not easy to ensure, but various methods of 
securing it have been given a trial. In Massachusetts there is 
one civil service commission for the entire state.' This state 
board includes a Commissioner of Civil Service and two asso
ciaws all of whom are appointed by the governor. No Mas
sa~busctts city has ita own municipal civil service commission; 
when any post within the classified service is to be filled the 
city authorities call upon the state authorities to certify the 
necessary names. The palpable objection to the Massachusetts 
plno is that it infringes the principle of municipal home rule 
aa this principle is commonly applied througholl$ a large portion 

'Thla plan II aloo uiiOd Ia N"" JKW7, but wltb oomo modl&catloao. 

Civil 
Sen ice 
Board•: 
TheM .. 
oaehuettll 
Plaa. 



Does it In
fringe the 
Principle 
of Munici
pal Home 
Rule? 

The 
Illinois 
Plan.. 

36 MUNICIPAL ADMINISTRATION 

of the United States. But in essence it is nothing more than the 
extension of a practice which has been commonly followed (and 
is not regarded as an infringement upon local autonomy) by 
states which lay great stress upon the sacred privilege of munic
ipal self-determination. Examinations for teacher's certificates 
are in many of these states conducted by state boards of educa
tion, and no one who is not so certified can be appointed to 
any teaching position in a city school. If the certification of 
teachers can properly be made a state function, why not the 
certification of other municipal officials and employees such as 
playground supervisors, probation officers, library assistants, for 
example? The question, after all, is one of expediency, not of 
principle. In Massachusetts the plan of state examination has 
had the advantage of removing the civil service system from 
the direct control and influence of the local politicians; but it 
is not at all certain that it would work out this way in other 
jurisdictions. 

In the cities of Illinois, and in those of most other states which 
make provision for civil service rules in their cities, a very dif
ferent plan of administering the merit system is in use. The 
mayor of each city (or the eommission, where there is one) 
appoints a civil service board, usually of three members. Each 
member ordinarily serves for three or six years, and one member 
retires annually or biennially. Sometimes it is provided that 
both political parties shall be represented on the board. Under 
certain conditions the mayor may also remove members of. the 
civil service board or commission. ·These municipal commis
sions function within their respective cities; they conduct the· 
local competitions and are not. subject to the supervision of 
any state authority. This method of doing things is more con
siderate of home-rule sensibilities; but it is unsound in principle 
and has not been found satisfactory in practice. The civil 
service commission is assumed to act as a check upon the 
mayor. But how can it properly fulfil this function when it 
is virtually und~r his cont~ol? It is in accordance w_it~ an e!e- ( 
mentary and un1versal tra1t of human nature that c1vd semce \ 
commissioners, appointed by the mayor, will try to meet his ' 
desires by straining both the letter and spirit of the law as , 
far as they will go. Persons not properly qualified will be slipped 
into classified positions when the mayor insists upon it. This 
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can be done by holding "non-competitive" examinations, or by 
authorizing "temporary" appointments without any examinations 
at all, or by otherwise stretching the commission's power to 
make exceptions in special cases. In one or another of these ways 
patronage will be allowed to masquerade in the garb of merit. 
A recent investigation of the subject has shown that nearly all 
the strictly municipaJ. commissions are honeycombed with 
politics.' 

Some cities try to keep the civil service commission out of 
the mayor's reach, while preserving the principle of home rule, 
by vesting the appointment of the commissioners in the hands 
of the city council. This is the arrangement provided by the 
new charter of Philadelphia and there is a good deal to be said 
in its favor.• The Philadelphia civil service commission consists 
of three members, chbsen for four years by a majority vote of 
the city council. They are not removable by the mayor nor are 
they in any direct way subject to his control. Unfortunately, 
however, American municipal experience does not warrant the 
expectation that civil service commissioners chosen by city coun
cils will consistently reflect a high standard of integrity or 
non-partisanship. As an appointing authority the American 
city council has almost everywhere proved a failure. There 
are some exceptions, of course, but they are not very numer
ous. The average councilman, especially if he be a ward 
or district representative, ia not interested in civil service re
form, or in reform of any other sort. He ia far more concerned, 
as a rule, about getting jobs for clamorous supporters in his own 
diktrict. The civil service commission which insists upon a 
strict adherence to merit, paying no heed to the hints, suggestions, 
recommendations, and protests of councilmen will sooner or later 
find itself replaced by one whose members are more amenable. 
No one who has observed the traditional habits of American 
city councils can fail to be driven to that conclusion. 

There is still another method of administering the civil serv
ice laws in cities, namely the New York plan which attempts 

a Oonromental RfttH.I"l"h Conference, Report of the Committee on ClvU 
8-nl<.., pubUobod un4er tho title, 2'u CA......,,.,. ,,.4 l"tHOCiioJtMig of M• 
•icipol C'illil B..,;.. Coooooiuiou (a IH VtMW BllllOI (1922), eopeclallf 
pp. 23-.M.. " 
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to combine local management with central supervision.' Each 
of the sixty cities of the Empire State has its own civil service 
board appointed by the mayor. This local body conducts the 
civil service tests and prepares the eligible lists. But its work 
is under the supervision of a state civil service commission 
appointed by the governor. The latter prescribes the general 
rules; it may investigate the work of any local commission, 
and may even remove the latter from office. The value of this 
plan is proportioned, of course, to the thoroughness and im
partiality with which the state commission performs its super
visory duties, and in New York this has left a good deal to be 
desired. Competent supervision involves about as much work 
as direct administration. The latter, as it exists in Massachu
setts, is more economical in the long run and in its actual work
ings has proved itself to be more satisfactory from every point 
of view. 

The merit system of selecting city officials and employees, 
despite the lack of sense or sympathy with which it is too 
often administered, has unquestionably demonstrated itself to 
be a vast improvement over the traditional method of distribut
ing responsible positions among party workers. Where its rules 
have been fairly applied it has closed the door to one of the 
most iniquitous of all political practices, that of treating public 
office as a thing to be bargained for like merchandise, its price 
determined by the law of supply and demand. It has substituted 
fitness for favoritism and open competition for political rpan
ipulation. No one nowadays has the hardihood to assert that 
all men are endowed with an equal capacity to perform tbe· 
technical duties which arise in.cqnnection with the city's account
ing, sanitary, health, and constructional work. The marvel 
is that such doctrine should ever have gained currency. The issue 
today is a purely practical one: admitting that the appointee 
ought to have special qualifications, how can we best make sure 
that no one deficient in these qualifications shall be selected? 
The system of civil service competition, with all its shortcomings, 
affords a reasonable degree of assurance on this point. If any
one has honest doubts on this score he can speedily resolve them 
by comparing the administrative personnel of those cities which 

.a The same plan is used In the cities of Ohio. The experience. there ball 
been similar to that of New York. 
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have fairly applied the merit- system with that of other cities 
which have not. 

The progress of the merit system would doubtless have been 
more rapid were it not for the obstacles that it has encountered 
through no fault of its own. It was put on the market under 
an ill-chosen name: there are few slogans in the English language 
less inspiring than "civil service reform." It has had the mis
fortune to be imposed upon unwilling officials. Its aim is to 
make mayors and other appointing authorities do what most of 
them would not do if they could avoid it. It is maintatned by 
the strength of statutes and the decrees of courts, not by the 
power of public sentiment or the influence of tradition. The 
apathy of public sentiment, when raids upon the merit system 
are in progreBB, has been illustrated by the ease with which 
amendments to the cit-il service laws have been enacted for the 
special benefit of men who have been in the military or naval 
service. In many instances these "veterans' preference" laws 
have virtually negatived the merit principle and have compelled 
the appointment of men who would not have been able to top 
the list by reason of their civilian attainments. To the proposi
tion that, other things being equal or nearly equal, the former 
eervice man should have preference there is no serious objec
tion; but the preference often goes far beyond this. No syetem 
ostensibly based upon the merit principle can achieve satisfactory 
results if public sentiment is not ready to afford the principle 
a reasonable degree of protection. 

But if the public is somewhat indifferent to the strict applica
tidn of the merit principle, the politicians are not. Failing to 
prevent the enactment of civil service laws, they endeavor to 
control the boards and commissions which are entrusted with 
the administration of these laws. To this end they bring pres
sure to bear upon governors or mayors and often secure the 
appointment of civil service commissioners who are not in full 
sympathy with the merit syetem. A recent investigation dis
closed that among sixty-three members of municipal civil service 
commiSI!ioners in twenty-seven American cities, only one-third 
were men with any considerable experience as employers.• Politi
cal considerations have weighed more heavily than personal 
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fitness or previous experience in business or in government. For 
this reason the merit system has not always had a fair chance. 
In some cities it has been administered in a fair and sympathetic 
spirit; but in many others its destinies have been committed to 
the care of lukewarm or even hostile hands.' 

Civil service commLosions have had to work with the tools at 
hand. Written and oral examinations, supplemented by general 
information gleaned in other ways, have been their chief reliance. 
All sorts of tests have been tried, written tests, oral tests, physi
cal tests, non-assembled tests, character tests, intelligence tests, 
experience tests, and so termed "practical" tests. • Some com-
missions require that applicants shall have had a definite amount 
of preliminary training or experience before being admitted to 
the examinations; others make the competition a free-for-all to 
which even those who have no chance of success are admitted. 
In determining the results some give weight to the previous 
training and experience of the candidates; others depend solely 
upon the examination grades. In any case the civil service system 
is handicapped by the unreliability of the tools with which it 
has to work. Formal examinations and tests, no matter what 
their character, cannot be relied upon to sift the best from the 
second-best. There are no known tests by means of which one 
can unerringly determine, from among a roomful of candidates, 
the two or three who rank highest ·in firmness, initiative, honesty, 
tact, leadership, common sense, resourcefulness, personality and 
general intelligence. Yet these are the qualities which are grllatly 
to be desired in public officials. No amount of technical pro
ficiency will spell success in either public or private employ.: 
ment if a man be deficient -in. all of them. Those who have 
had much to do with college exam.inations can well appreciate 
the necessary limitations of any system based upon questions 
and answers. Examinations have tlieir only raison d'etre in the 

2 Members of the civil service commissio~ moreover, are changed so fre
quently that they do not usually manage to obtain any real familiarity with 
their duties. Ibid., pp. 29-30. The National Municipal League's Committee 
on Civil Service has suggested that the merit system, or system of mu· 
.nicipal personnel administration~ should be placed in charge of a single 
commissioner with an indeterminate tenure, himself selected as a result 
of a competitive examination given by a special board. See the committee's 
Report (1923), p. 20. 

• See the explanation of these various tests given in L. F. Fuld, Cit>il 
B~ Admiooi.ttration (New York, 1921), pp. 7-14.. 
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fact that thus far we have found nothing better. No matter 
how intelligently they are planned, or how "practical" they may 
be, examinations rarely test more than one thing-the ability of 
candidates to pass them. And this may or may not be related 
to their ability to do other things. 

In labor circles there is a feeling that the merit system is 
"undemocratic" in that it affords an advantage to those appli
cants who have had a high school or college education. This objec
tion is especially urged in the case of clerical positions. Those 
whom straitened circumstances have compelled to leave school 
and go to work at an early age often find the civil service require
ments too difficult. This means that they are debarred from 
public employment except in unskilled positions. It is quite 
true, of course, that the candidate with a good education bas a 
decisive advantage in the way of being able to write legibly and 
correctly, to make the most of what he knows, and to keep his 
wits about him at an examination. Other things being equal, 
this will turn the .scale in his favor and he ·will get the appoint
ment. But why should it not do so? Education, if it is worth 
the ·enormous sums we are spending on it, ought to give 
educated men and women an advantage over the uneducated. 
Surely a system of appointment is not to be stigmatized as "un
democratic" because it denies to illiteracy and ignorance an 
equal value with education and enlightenment? If so, it is 
high time to revise our definition of democracy. 

The merit system, one often hears it said, is a promoter of 
mediocrity in the public service. It shuts out the worst but 
fails to get the best. It has 'filled the municipal service with 
appointees who have just enough intelligence to pasa the testa 
and no more. These men and women, if they had more ambition 
and ability, would be in some form of private business. As it 
is, they fall back upon the public service as offering the most 
pay for the least effort. By dint of coaching and repeated trials 
they eventually manage to pass the civil service tests and are 
appointed. • Thereafter their work is done with one eye on 
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dat .. or their !rlendo manacln1 to 181 bold of the papera In advance. O!teD. 
apia, when f~~ovored. Individual• do not manqe to make a rood 8howtn. la 
OIM'D C!'Ompetltlon, the t'lvll 1ervlce autborltl• han been ttenuaded to t&Dc
tlon ''teDlJ)Orai'J.. or "provlllonal" appointment.. and lD. thla W&J' maQ 
lncompetonta bo"' found plocoo on tho municipal paJroiL In 1920 twontJ· 

Io tho 
Merit 
!lyatom 
Undemo
craUc? 

Doeolt 
Promote 
MedlocrltJ 
In the 
Pobllc 
Service? 



Some Rea
sons Why 
the Merit 
System 
DoeaNot 
Result in 
a High 
Grade of 
Appoint
ments: 

1. leek of 
a Well
Organized 
Recruitinc 
System. 

2. Incen
tives to 
Good 
Work Are 
Not Pro
vided. 

42 MUNICIPAL ADMINISTRATION 

the clock, the pinnacle of their idealism being to keep a little 
above the line where dismissal for gross incompetence or con
spicuous indolence would be justified. 

This indictment, so often framed by public officials, is much 
exaggerated, yet it is not altogether without foundation. The 
civil service competitions are not patronized by the most am
bitious young men and women of the community. To them pub
lic employment does not promise an alluring career. Conse
quently the public service must draw, for the most part, from 
among those who find difficulty in measuring up to the standards 
of private employment. For this situation the merit system is 
not to blame, although it is a fair criticism upon civil service 
commissions that they have concentrated their attention too 
exclusively upon the work of examining candidates and have 
laid too little emphasis upon the importance of recruiting a 
better grade of applicants. The root of the trouble may be 
found in the failure of the city to make its service attractive. 
This it could do if promotions as well as appointments were 
made to depend upon merit. Meanwhile, and until this is done, 
the work of recruiting better material for the public service 
ought to have more attention. There has been some contsct 
with trade schools, schools which give stenographic and clerical 
training, and with other institutions which are natural recruit
ing grounds. But this phase of the work ought to be developed 
to a much greater extent. 

The greatest obstacle to t!Je successful working of the .merit 
system, as indicated a moment ago, is the existing system of pro
motion. No method of making appointments will secure the best. 
results so long as it is accompanied by a plan of promotions 
based upon political influence or personal favoritism. This is 
still the situation in most American cities. Increases in pay 
and advancement in rank are not" usually determined by ex
aminations, by efficiency records, or by other objective tests, 
hence the incentive to zealous effort is lacking. This is the 
main reason why the atmosphere at the city hall is permeated 

eiJ; pel" cent of the appointments made to the classified service of New 
York City were of a temporary or provisional character; in Philadelphia, 
42 per cent. In Milwaukee, during 1921, no fewer than 72 per cent of the 
appointments were in the same category, and in St. Paul the ratio was 58 
per cent. See Report of tluJ [Ne>tional Muntcipal League'a] CommittH o,. 
Ctvil Service ( 1928), p. 7. 
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with inertia. Promotions, like appointments, should be based 
upon merit and upon merit alone. Yet it is not easy to devise 
a just promotional system based upon merit. In promotions 
the personal equation counts for even more than in appointments. 
Some cities maintain efficiency records which take into account 
the quality and quantity of work performed, punctuality, gen
eral conduct, errors and omissions, as well as the personal 
opinions of foremen, bureau chiefs and heads of departments. 
Ratings based upon these records are used in determining who 
shall be promoted and when. On the whole, however, this plan 
of promotion based upon efficiency records does not seem to 
be working well.' 

The time has probably come for American cities to accept 
some lessons in personnel administration from the field of private 
employment. Every lll)'ge industry, if it is well-organized, now 
maintains an employment or personnel department. charged with 
the function of securing employees of the right type and seeing 
that they are not improperly discharged. These employment 
departments have made a great advance in their technique during 
the past ten years; their work has succeeded in reducing the 
labor turn-over in all large industries. It has been suggested, 
therefore, that cities should reconstruct their civil service de
partments along similar lines, particularly by insisting that the 
single commissioner at the head of this department shall have 
a "knowledge of the science of modern employment administra
tion." 1 It is further proposed that this employment commis
sioner should take over, as in the case of private enterprises, 
some responsibility for the ltealth, the working conditions, the 
recreation, and tho general welfare of the municipal employees.• 

• "I have aont afteld and atudlM etBcleDCJ' recorda In Cbtcaro, New York. 
and \\'aablnaton. Nowhere are they a auccesa.'' Cbarlee W. Reed (member 
of the Calltoruia OlvU Service Commiulon) In TnNitactiOn. of tM COtft.. 
.. o•ooeoll~ CIM& of Calif"""" (December, 1921), p. 323. Not aU who hue 
otudled tbo oyot•m In operation llN 10 ~mlatlc aa this, but Ill pneral 
It oan ralrl7 be uld that tho piau or promotion b;, efBclency recordl to not 
IIYIDI a blrb d•1reo or aotlaloctloll either to the appolntllll autborltleo or 
to tbtl publlt' employeoa. 

I R..,.,., of lAo [Nomo•ol .lloMripol Lelgvo'o] c-iltOII'"' Cml BOI'IIiDe 
(111:!3), p. 19. 
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The merit system is concerned not only with appointments and 
promotions but with dismissals. The usual requirement is that 
no official or employee, appointed under civil service rules, may 
be dismissed except on specific charges made in writing, and on 
which charges he is entitled to a hearing. In some cities this 
hearing takes place before the mayor or the head of the depart
ment who makes the dismissal; in others it is held by the civil 
service commission. In the latter case the commission is some
times authorized to decide whether the charges have been 
sustained, and, if it finds that they are not, to reinstate the 
employee. The mere requirement that charges be filed and sup
ported at a public hearing may not seem to afford much pro
tection against unjust dismissal, but in practice it does provide a 
considerable measure of security. Mayors and heads of de
partments will put up with a good deal rather than comply with 
this procedure. The dismissed official is sure to strike back by 
making counter-charges and attacking the reputation of his 
former superiors. He will have a sharp lawyer for his counsel 
at the hearing; witnesses will be summoned, and before the 
matter is closed some high explosives may be touched off. Every 
city employee who keeps his eyes open and his ears alert is bound 
to accumulate truths and half-truths which. make spicy reading 
when paraded in the newspapers. There are skeletons in every 
city hall closet. No mayor desires to run the risk of providing 
his political enemies with ammunition by permitting these public 
hearings to be held frequently during the course of his adminis- · 
tration. For this reason it is sometimes hinted that incompetent 
and intractable city employees keep their positions by reason of 
what they know, not by reason of what they do. 

Much dissatisfaction among municipal employees is caused · 
by the haphazard methods of relating work and pay. Some 
city labor is underpaid; more of it is overpaid. AI; a rule the 
underpayment is at the top and the overpayment is at the bot
tom. Heads of departments, chief of bureaus and other officials 
who have important duties to perform are usually paid too 
little. Capable men cannot be had, in many cases, for the 
stipends given. The lower ranks in the city's working force, 
on the other hand, receive a scale of wages which is usually 
well above that paid by private employers. In most cities there 
is no standard rate for each designated form of service. The ordi-
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nary laborers in all the departments usually get a fixed rate of 
four or five dollars per day, but for those higher up on the pay
roll there are frequently no standard rates at all.' What a city 
official or employee receives in salary or wages at any given 
time depends upon a number of things among which political 
influence, personal favoritism, legislative action, good luck, 
length of experience, and individual competence figure in varying 
degrees. American cities, taking them as a whole, have had no 
comprehensive or consistent policy in the matter of salaries and 
wages. Although civil service commissions are often empowered 
to classify positions it frequently happens that officials or em
ployees who do exactly the same work, and who have been in 
the service the same length of'time, receive widely different rates 
of compensation. This is an injustice which rankles; it tends to 
destroy the morale of public employment. 

Various plans of employment-and-salary standardization have 
been worked out, and a few cities have put them into operation. 
Chicago was the first, about a dozen years ago. All the em
ployees of that city were classified according to the nature 
of their work and the length of their service, a standard rate 
of compensation being fixed for each.• Other communities fol
lowed Chicago's example. But the general increases in the cost 
of living which accompanied the war threw schedules and stand
ards out of joint. Cities felt that substantial increases in the 
pay of employees were warranted by the higher living coste and 
it seemed expedient to deal more generously with employees in 
the lower ranks than with those higher up. Men with families 
on their hands were deemed to be deserving of special consider&• 
tion irrespective of their work or experience ratings. Remunera
tion cannot be easily standardised so long as the purchasing 
power of the dollar k~ps flitting up and down. It is not enough, 
in any event, to adopt a plan of salary standardization and 
leave it to take care of itself. Evasions will multiply unless 
watchfulness is maintained. Favored employeee will be claBBi· 

1 Ia tho poll<e, ftre, and O<bool departmento a minimum and maximum 
ular:t pPr annum are uaually ftxed., 
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fied as foremen, inspectors, or timekeepers when the nature of 
the work does not warrant such classification. Clerks who do 
the most routine sort of work (who merely make out the monthly 
water bills for example) will be rated as bookkeepers or account
ants in order that they may obtain more than the standard rate 
of remuneration established for ordinary clerical service. To pro
tect the city against such abuses it is essential not only that 
the civil service authorities be empowered to investigate and to 
determine the proper classification of employees but that they 
also examine the payrolls. Discretion in this matter cannot b~ 
safely left to the heads of departments. 

It is the habit of econoiJiists to tell us that the rates of re
muneration, in all forms of employment, depend fundamentally 
upon the law of supply and demand. But insofar as workers 
become thoroughly organized they are less susceptible to the 
immediate influence of this law. Municipal employees are now 
well organized, under some plan or another, in all the larger 
cities on both sides of the Atlantic. In France the employees 
of each city are enrolled in a single association or union without 
respect to their departmental affiliations_ These local associa
tions are federated into a national organization covering all the 
municipal employees of the country- The employees of British 
municipalities are enrolled in one National Association of Local 
Government Officers which includes all appointive officials and 
other municipal workers who are not otherwise organized. Cer• 
tain classes of officials, chiefly the professional officers such as 
engineers, accountants and sanitarY". inspectors, have theii- own 
organizations and do not belong to the National Association. 
The latter, however, is a large and powerful body. 

In the cities of the United States a plan different from those of 
France and Great Britain has been lJursued. The higher officials 
(police chiefs, park superintendents, engineers, etc.) have their 
own national organizations but these are in no way affiliated. The 
subordinate employees are organized by departments and they 
usually (though not always) affiliate with kindred organiza
tions of workers in private employment. Thus the teamsters 
in the street department form a Teamsters Union which links 
up with the similar bodies drawn from the service of private con
tractors. These organizations of municipal workers have in 
many cases obtained charters from the American Federation of 
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Labor and are under its jurisdiction. Questions concerning the 
right of municipal employees to organize, to bargain collectively, 
to affiliate with national organizations, and to enforce their de
mands by means of a strike have been much discussed in all 
countries during recent years. The right of these employees 
to organize for the promotion of their own interests is generally 
conceded. No serious objection has been urged against the 
formation of local organizations under local control. But there 
is no such consensus of opinion concerning the right of all organ
ized municipal employees to affiliate with national labor bodies 
and thereby subject themselves to a measure of outside control, 
Even wider is the disagreement as to whether such organization& 
of municipal employeea should possess the right to strike liB a 
means of enforcing their own demands or as a method of showing 
their sympathy with the demands of some affiliated organization. 

An intelligent answer to this question seems to require that The Rlrht 
to Strike. a preliminary distinction be made among the various classes of 

municipal employees. Some of them are engaged in work which 
can be interrupted, for a time at least, without grave menace to 
the public safety. The cessation of work in the public parks 
or on street construction, may result in monetary loss to the 
city and inconvenience to the citizens. But the degree of loss 
or inconvenience is not greater than when public utilities under 
private operation (the telephone, lighting or street railway 
services) are tied up by a strike of the workers. It would be a 
doctrine hard to maintain that while motormen and conductors 
may resort to a strike for the enforcement of their demands, the 
employees in the parks and paving departments may not. 

But there are certain branches of municipal administration in Tho 

which the interruption of service involves not only monetary ~i:;'~1 

loss and public inconvenience but exposes the whole community partmeut& 

to serious danger. This is the case when a police or fire depart-
ment goes on strike, leaving the city a prey to yeggt!!en and incen-
diaries. Under such conditions the municipality lsleft powerless 
to fulfil the most elemental functions for which it was created, 
the protection of life and property. The same is true of the 
public health and hospital services. The right of doctors and 
nurses to walk out of the city hospital, leaving the sick to suffer 
unattended, can hardly be called a self-evident rigbt. It is not a 
right that inheres in humanity. Even amid the inhumanities of 
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war the combatants assert no such right in relation to their 
enemies. In any event the proposition that the safety of the 
whole people stands above the economic interests of any class, 
whether of workers or employers, is not open to debate, argu
ment, or- arbitration. A government cannot debate or arbitrate 
its own right to perform the functions for which it was created. 

Another difficult question concerns the obligations of the city 
to its employees when they have grown old in the service or have 
become incapacitated. On this point America has much to 
learn from Europe. In Germany, France and England it is 
an established practice to provide superannuation allowances or 
pensions for all employees who have served a designated number 
of years in any branch of the public employ. 'In some cases the 
system is contributory, that is, a small sum is deducted from the 
salary of every employee during each year of active service; 
more often it is non-contributory, the city paying the entire cost. 
In the United States, on the other hand, very few cities have any 
pension arrangements at all, and even in such municipalities they 
often cover certain classes of officials and employees only, more 
particularly school teachers, policemen, and firemen. In the other 
departments it is sometimes possible to obtain by special legis
lative enactment the grant of a pension in individual cases where 
the service has been notably meritorious or where the aged 
employee's friends can bring sufficient political influence to bear; 
but this leads inevitably to discrimination and injustice. 

Comprehensive pension systems, covering all classes of city 
employees and resting upon a basis which is equitable both to 
the employee and the taxpayer, are among the most urgent needs 
of the American city today. The existing arrangements are not 
only unfair but wasteful. Aged employees may be summarily 
dismissed and left to shift for themselves, thus becoming a 
burden on their relatives or recipients of public charity. No 
city can pursue this method as a settled policy; the humanitarian 
sentiment of the people will not tolerate it. Mayors and coun
cilmen cannot justify it before their constituents. As an alter
native the employees may be left on the payroll despite their 
infirmities, being given the lightest sort of work that is avail
able--as doorkeepers, messengers, street sweepers and the like.• 

a ln some cues the work to which they are assigned is of the most per
functory sort. One example wlll suffice. Some :rears ago there was a 



THE CITY'S WORKING FORCE 49 

This means that the city really pays under the caption of wages 
what are in reality nothing but pensions, and generous pensions 
at that. It is also to be remembered that these superannuated 
employees, receiving full pay for nominal duties, exert a slacken· 
ing influence upon the work of the younger men. In any branch 
of the public service it is the least competent who set the pace; 
the others see no reason why they should work any harder when 
they get no more pay for it. 

This situation would have been remedied long since were it 
not for the practical difficulties which stand in the way. A 
contributory pension system, such as has been established in the 
German cities, is difficult to apply in America. The municipal 
employees are against it; and their unified political power is 
sufficient to prevent its adoption, or if by any chance it should 
be adopted, is sufficient to secure the elimination of the con· 
tributory feature in time. A non-contributory plan of municipal 
pensions on the other hand, is thoroughly acceptable to the em
ployees but highly unpalatable to the taxpayers, both big and 
little. Workers outside the public service are inclined to regard 
it as an unwarranted generosity. They cannot see the justice of 
providing free pensions for men who have held steady jobs in the 
public service at good rates of pay, who have never been out of 
work, and who are generally regarded among their fellows as a 
favored class. Municipal pension schemes, when submitted to the 
people at the polls, have often been defeated, and this despite the. 
fact that the entire political strength of the city employees bas 
been mobilized in their favor. The American municipal voter re
quires further education in this field. Nevertheless several large 
citics have been successful in adopting sound municipal pension 
systems within the past few year&-New York in 1920, Chicago, 
San Franciseo, Milwaukee and Boston in 1922. Others will 
doubtless follow. The issue is not one of justice alone, but 
of saving money.• 
11meaenpr" on the Boaton municipal payroll whoae on}J duty each dQ 
wu to amble down to a ""rtaln drawbrldp and brine back to the clt7 boll 
a llat of the YMI .. ta that bad paaed tbTOUJ'b. Tbe diatanC!fl waa only a 
milo or two, and tho poJ th..., dollara a day. Be waa known amonc hll 
ft'llow-empluy"" a a "the human poataae at amp., 

1 The deotalll of lhNe pension l)'atema are too elaborate to be aummarlaed 
bore. A. full dl..,uaalon of tho subject may be found Ia the report on 
P~ou Itt Pv&ltc B•plofW«"'t bJ Paul Btudf'neky, illlued aa a aupplement 
to tho N.no..., .II""~ ~ (A.prll, 1922) and In the eame author'• 
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Speaking of civic education it is worthy of remark that al
though the American people spend a round billion each year 
to maintain the public schools, they spend nothing (or next to 
nothing). in specific education for the public service. There 
are schools of military and naval training; but there are no 
publicly-supported schools for the training of men and women 
in the work of postmasters, internal revenue officers, police com
missioners, paving inspectors, probation officers, park foremen, 
assessors, and the like. To some extent municipal officials in 
the technical bureaus (water analysis, engineering, health labo
ratories, and so on) are trained in the regular institutions of 
technical and professional education, but they. form but a small 
part of the entire municipal personnel. 

A few schools training for the public service have been estab
lished under private auspices, and they have served a useful 
purpose; but no close correlation between preliminary training 
and public work can be effective, unless the training schools are 
conducted as public institutions. Several of the largest German 
cities maintain continuation schools for those who, having finished 
their general education, desire to enter the service of the nation, 
state, or city. No American city has anything of the sort. No~ 
is much attention paid to the training of American municipal 
employees after they have entered the service. In the police, 
fire, and school departments the. desirability of this training is 
becoming generally recognized and provision is made for giving . 
it; but there are as yet no indications of its recognition through
out the municipal service as a whole. · In the ranks of the subordi
nate municipal employees there are hundreds of young men anti 
women who, with proper training, would become well-qualified for 
promotion. But the best among them are not sought out, or 
encouraged, or aided in any way. .Small wonder it is that they 
get into the rut and allow their ambitions to become atrophied. 
That is why the city halls of the country are filled with workers, 
at or beyond the middle period of life, who perform their tasks 
as though they were ma!:!onettes, who find no joy in their work, 
and who expect no reward other than that which is contained in 
the weekly pay envelope. 

volume on Teaclt.er•' Pen.rioM m the UMtetJ 8ta.te1 (New York, 1920). See 
also Lewis Meriam, Principlu Governing tlul Retirement of Pvblio Btrt
plolf ... (New York, 1918). 
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CHAPTER XXV 

ADMINISTRATIVE PRINCIPLES AND METHODS 

No executive head of a business corporation, however vast its Tbe Need 

operations, is called upon to deal with so varied a range of ~~P':'!'!i 
problema as those that confront the chief executive of a city. Pr:fclpl .. 

The mayor or city manager finds himself responsible for super· ~ethodl. 
vising and co-ordinating the work of departments which are 
divided into bureaus,· these bureaus into divisions, and these 
divisions into sections. No one man can hope to acquire, even 
in the course of several years, a personal knowledge of all that 
this great administrative machine is doing. All that the chief 
executive can do is to see that certain sound principles are laid 
down and certain sound methods of administration prescribed. 
The improper functioning of the administrative mechanism in 
American cities has been due in no small part to the frequent 
absence of any definite principles and the more frequent disregard 
of proper methods, especially in those city departments which 
have to do with the planning, construction, and maintenance of 
public improvements. 

A growing community makes continuous demands for new 
public services and for the extension of older ones. It requires 
increased street facilities, more numerous and more commodi
ous public buildings, more elaborate provision for parka and 
other places of recreation, together with various extensions and 
improvements in the water, sewerage, lighting and other munic-
ipal utilities. Together these things constitute the public im
provements of the municipality; the business of constructing and 
maintaining them has become the chief concern of every city 
administration. It is to such functions that a large fraction of 
the current municipal expenditure is devoted, and it is in connec-
tion ~·ith them that the greater portion of the city's working 
force is employed. This branch of the city's bll6inesa may well 
serve, accordingly, u a basis for diacuaaing some of the ad-
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ministrative principles and methods which must be recognized 
and followed if waste and inefficiency is to be avoided. 

The work of planning and constructing municipal improvements 
is not organized in the United States upon anything approach
ing a uniform basis. In the larger cities it is not usually prac
ticable to combine everything-streets, parks. buildings, water 
supply, lighting, and sewerage-into a single department without 
seriously overburdening it; on the other hand a separate depart
ment cannot profitably be maintained for each of these services. 
The prevailing policy comes out somewhere between the two. 
A considerable portion of the entire field, but not all of it, is 
brought under the jurisdiction of a public works department 
or department of public improvements. This department may 
be headed by a board, as in San Francisco, or by a single com
missioner, as in Bos~on. Within the department there is a 
division into bureaus or sections, each with its own special field 
of work (streets, water supply, buildings, and so on). For such 
engineering service as the making of physical surveys and the 
preparation of plans the public works department may have 
its own technical staff or it may depend upon a central office in 
charge of the city engineer. The larger cities usually pursue 
the former plan. 

But no matter what the general type of city government may 
be, or what particular plan of adininistrative organization may 
be in use, the city engineer (or the chief engineer of the public 
works department) occupies one of .the most important among 
municipal offices. His office is responsible for surveys and 

·soundings, for the preparation of all sketches, working plans; 
and specifications, besides being responsible to a large extent 
for the supervisi_on of the work itself. The engineers make the 
estimates of cost, and in consultation with the law department 
they draft the contracts when contracts are needed. The city 
planning board may prepare the general outlines, but it has no 
concern with the engineering details. This does not mean, 
however, that the details are of negligible importance; on the 
contrary the ultimate success of city planning in its larger 
aspects must necessarily depend upon the skill and care with 
which each particular phase of the plan is adjusted to the whole. 

In European cities the engineering work of the municipality 
is entrusted to a professional of high rank who holds his office 
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without limit of time and is well protected from the pressure 
of political influences. This is true of British, French, German, 
and Italian cities alike. In these countries municipal engineer
ing is a profession; men prepare for it, enter it young, and spend 
the active years of their lives in it. In American municipalities, 
on the other hand, political considerations often determine the 
selection of the city engineer and continue to influence his actions 
after appointment. The term of office is rarely more than four 
years, and there is no assurance of reappointment even if the 
duties of the office have been satisfactorily performed. Tbe 
pay is rarely sufficient to attract high grade men; the emolu
ments of private practice are much larger. The head of the 
engineering department is expected to make himself inoffensive 
to the politicians, and this he cannot usually do without being 
in some degree unfaithful to his own professional responsibilities. 
The consequence is that men who have failed to make headway in 
the private practice of their profession often drift into the city's 
engineering service and sometimes to the top of it. Much of 
the unpardonable waste in municipal construction has been the 
outcome of poor designing, faulty specifications, loosely-drawn 
contracts, and slipshod inspection of work in process-all of 
which hark back to a lack of skill, diligence, and integrity in 
the engineering department. Here is a branch of their work 
in which American cities have practiced false economy. Poor 
engineering ecrvice is dear at any price. The cost of a single 
error may exceed a generous salary many times over. 

The more important matters which the engineering authorities 
hllndle may be grouped under seven heads, namely, ~ taking of 
lund for-public imprnuem•nt<l, the :Preparation of working plans, 
the making oJ sperificnttons, the estli:iiating of cost, the draft
ing of contracts, the giving of profeesiOOfti:.a(i;;ic.LOn .t.ha.&ward 
of contracts, and the inspection of work under_ waL,... In the per
formance of each function there is need not oDly 'for technical 
skill but for absolute honesty and impartiality. The latter, 
indeed, is a prime desideratum, for the pressure of influential 
contractors, seeking to gain advantage at the expense of the 
city, is strong and relentless,-l!o strong, in fact, that only a 
robust brand of honesty can stend up against it. It is an 
unfortunate fact in many Amrrican cities, but .. a fact neverthe
less, that the engineer who stands true to the public interest as 
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he sees it, and declines to let politics sway his professional judg
ment, eventually finds himself without political friends and 
incurs the risk of l~ing his pJ.ace. If the taxpayer could be 
brought to a r~alization of the heavy penalty which is being 
placed upon him by the continuance of this situation, it would 
speedily be brought to an end. But the pressure and intriguery 
runs through sub-surface channels and the average citizen has 
no conception of it. He does not stop to reckon what this col
lusion between engineering and politics is costing the city, nor 
would it profit him much if he did, for the damage is not appar
ent at the time when a public improvement is completed. It 
is sometimes years after the work is done that the full conse
quences disclose themselves! 

In connection with the construction of extension of public 
works it is usually essential, first of all, to acquire land from 
private owners. • The suggestion is sometimes made that the 
city ought to take time by the forelock and acquire land in 
advance of its needs, but it is extremely doubtful whether any 
such policy would prove economical in the long run. Private 
business concerns do not do it; they rarely buy land until they 
are ready to use it. When the city waits until the immediate 
need appears it must expect to pay a higher. price than would 
be the case if it had taken advantage of some favorable oppor
tunity earlier, but it costs money to hold land unused, and 
through changes in the drift of population or of traffic the loca
tion may prove unsuitable in the end.• There are occasions, of 
course, when ordinary prudence dictates that a city shall acqUire, 
for future street widening, some particular strip of land before it · 
becomes extensively built upon; but it rarely pays to load up 
with future sites for schools, ·playgrounds, police stations and 
the like. The city which does this· on any considerable scale 

'·Many examples might be given_. but one will suffice. An investigation 
of the League Island Park construction in Philadelphia some years ago 
diBclosed that no detail plans or specifications had been prepared at all, 
that the contract waa nevertheless awarded and the work performed with 
virtually no inspection. The r~sult was the expenditure of $1,500,000 for 
a poorly constructed and unsightly park area, much of which had to be 
made over again, Morris L. Cooke, Our Cities .d.toake (-New York. 1918), 
p. 29. 

1 For the methods of acquiring the land, see below, pp. 87-88. 
• The eity pays no taxes on land so held, of course, but It loses the taxes 

which would be paid if the property bad been left in private bands. 
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is merely tying its own hands in anticipation of contingencies 
which do not always materialize. 

The land having been acquired by the legal and engineering The 
officials working together, the next step is to ask the city engi- ~~~~~;t 
neer's office, or the engineering bureau of the public worke depart- Plallll. 

ment, for a detail plan showing what is to be done. The work 
often requires considerable time because special surveys and 
soundings may have to be made and various engineering problems 
surmounted. If necessary, a consulting engineer may be called 
in to give counsel on special problems, as in the case of a 
pumping plant or incinerator. On some occasions the work calls 
for such specialized skill and experience that it is turned over 
as a whole to an outside engineering concern. Such is the prac-
tice, more particularly, with plans for bridge-building, or for 
a water 111pply system, or for some unusual type of building 
such as a public library or a city hospital. This is an age of 
technical specialization and the city engineer, however capable, 
cannot specialize in all these things. In any event the ultimate 
success or failure of any public improvement depends in ~he first 
instance upon the intelligence and skill with which the plans are 
drawn and inevitable contingencies provided for. A relatively 
small miscalculation may involve a great deal of delay, incon-
venience, and unprofitable expenditure. The contractor, when the 
time comes, will scrupulously follow the plans and let the city 
bear the cost of correcting its own mistakes. It is not his busi
ness to check up on measurements and strength of materials. 
Good plans for public work must leave nothing to the imagina
tion; they should indicate every detail with approximate ac-
curacy and should make ample allowance for margins of error. 
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Plans can be corrected, of course, after a contract has been Tho Ht\h 
awarded, but such changes involve a heavy increase in coet. ~~.':!,.~· 
The contractor, having merely agreed to do the work in ac-
cordance with the original plans at a designated figure, feels 
free to present claims for additional compensation when the 
plans are altered and in nine cases out of ten he is likely to get 
it. Tbe extra outlays which result from belated changes in 
plana and specifirations often exceed the entire cost of prepar-
ing the plans in the first place. Much of the trouble results from 
the practice of basing plans upon old and inaccurate !11rYeys 
or upon landmark.! which prove to have been wrongly located. 
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At some time in the life of every city a comprehensive and pre
cise survey with transit, level, and tape ought to be made. The 
earlier this is don~ the better for everybody except the lawyers. 
The city engineer's office should have this data, all properly in
dexed and readily accessible. 

Along with the working plans, and supplementing them, are 
specifications which the city's engineering staff or outside con
sultants also prepare. Specifications are written or printed; 
they explain the drawings by indicating the precise materials 
and methods to be used, the time allowed for construction, and 
the arrangements for periodical inspection when the work is in 
progress. In the: case of an extensive public improvement they 
may cover a hundred typewritten or printed pages. The speci
fications, of course, are quite as important as the plans. If 
there are omissions or ambiguities, or if there is a lack of co
incidence between what the plans show and what the specifica
tions call for, the result is bound to be delays, disputes, and 
sometimes prolonged litigation. All that has been said concern
ing competence and care in the making of plans applies with 
equal force to the drafting of specifications. Inadequate or loosely
drawn specifications, prepared by some fledgling engineer whose 
appointment was inspired by political favoritism, have put 
American cities to trouble and expense on numberless occasions. 

Estimates of cost, based upon ·the plans and specifications, 
are likewise prepared by the engineering department. These 
estimates are for the information of. the mayor, city manqger, 
city council, or commission as the case may be, and enable them 
to decide whether the project can be haadled within the existing · 
financial resources. It sometir;ne_s happens that the estimates of 
cost prove higher than was expected and the enterprise is then 
postponed or abandoned altogether.' The engineering depart
ment's estimates, in case the work is· authorized, ought to be of 
service in checking up the bids submitted by contractors, but 
too often they prove to be of little service to anybody because 
they have not been worked out with sufficient care. Preliminary 
figures submitted to mayors and city councils are proverbially 
wide of the mark, and unhappily they almost always err on the 
side of optimism. The contractors' bids, when they come in, · 
are regularly in excess of the estimates, often far above them, 
and the ultimate cost of the improvement proves to be higher 
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still,-sometimes twice or three times as high as the initial 
figures. 

When it is the city's purpose to have the work done by a con
tractor, as is usually the case, _the municipal authorities prepare 
a form of contract, have it approved by the law department, 
attach it to the plans and specifications, and advertise for bids 
or proposals. This is done, as a rule, by inserting in the local 
newspapers or in the technical periodicals an announcement 
stating that sealed proposals will be received by the city en-
gineer, the commissioner of public works, or by some other 
official on or before a certain date. The usual practice is to stipu-
late that each bidder shall submit, along with his figures, a 
bond or certified check as an assurance that he will accept the 
contract in case it is awarded to him. If the proceedings are in 
good faith, the announcement will be placed where contractors 
are likely to see it, and pains will be taken to send marked copies 
of the advertisement to all who are likely to be interested. 
Ample time will also be allowed for an inspection of the plans 
and specifications, as well as for careful figuring upon all items 
before the date on which the sealed proposals are to be opened. 
But frankness and good faith do not always feature the adver-
tising or award of city contracts. There are. at least a dozen 
wnya whereby a competition can be so manipulated as to assure 
that no one but a band-picked political favorite will have the 
slightest chance of securing the award. 

Some of these manipulations may be briefly described, for 
not only are they common but they demonstrate bow easily the 
spirit of the laws and ordinances can be set at naught when 
public officials lay themselves out to do it for the benefit of 
their political friends. City charters and ordinances commonly 
require that contracts shall be duly advertised and awarded to 
the lowest bidder. But they also, in most cases, permit excep-
tions to be made under special circumstances. These exceptions 
are proper, their intent being to allow the summary award of 
contracts without advertising or competition in cases where there 
is good reason, in the publio interest, for such action. It is a 
waste of time and money, for example, to require adxertising 
and competitive bids in the case of small jobs, amounting in 
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rebuilding of a fire station may have to he done in the shortest 
possible time. It is usually provided, therefore, that contracts 
involving relatively small outlays, or contracts relating to work 
of great urgency, may be awarded without advertising or com
petition. · But these loopholes can be stretched inordinately, 
and the city authorities sometimes have no scruples in that 
direction. For example, they can divide one large contract into 
a host of small ones so as to bring the whole thing within the per
mitted exceptions. So, instead of having to earn a fifty thousand 
dollar contract by open competition, the contractor who is in 
favor at the city hall accumulates a score of small non-compe
titive contracts, all for different parts of the same job,-for 
the excavation, the foundation, the frame, the roof, the floors, 
the plastering, and the painting of the same building. This is 
commonly known as the "split contract" device and it has been 
widely utilized. There is no way of preventing resort to it so 
long as city officials, while keeping within the letter of the law, 
are ready to violate its plain intent. 

Another method, a rather crude one, is to give some favored 
contractor a copy of the plans and specifications in advance of 
their being made public; bids are then required to be submitted 
m so short a space of time that no one else· has a fair oppor
tunity to figure on the work. Yet another device is to provide 
in the specifications for the use 'of certain patented materials 
which a favored contractor happens to control. It is not that 
these materials have any superior merit; the idea is to eliminate 
competition. The specifications for street paving contracts may 
require, for example, that a certain brand of asphaltic substance· 
be used (there may be half a .dozen other brands equally good), 
or may stipulate that the work be done in accordance with some 
patented process. Such requirements are rarely dictated by any 
desire to get the maximum value for"the least expenditure; their 
almost invariable purpose is to deflect the award of the con
tract into friendly hands. 

Unbalanced bidding, so-termed, illustrates still another method 
of awarding contracts on a basis of partisan or personal favorit
ism. Proposals are invited for two or more portions of the same 
job-for excavating and refilling a sewer extension, let us say.1 

:~Separate bids may be invited for supplying one-horse teams, two-horse 
teams, and motor trucks in connection with garbage removal or any other 
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The contractor who is in collusion with the officials will bid high 
on one part of the job and low on the other; the officials then 
proceed to figure that his two ~ids, when averaged out, are lower 
than those of his rivals. If there is any controversy over the 
matter, both sides will argue that their own 'methods of figuring 
were correct and the voters will understand neither of them. " 

If the exigencies so demand, as they sometimes do because of The Prac-
tice of 

the watchfulness of public opinion, the politician-contractor may Paying tor 
submit a bid which is in fact the lowest among those that come "Extras." 

in. But this does not mean that he expects to do the work at 
the price stated. He has had subterranean assurances which 
set at rest fears in that direction. So the contract is awarded 
to him and presently it turns out that many "extras" are needed. 
These have been intentionally left out of the specifications and 
the contractor is now- permitted to supply them at his own 
figures, thus recouping himself on the extras for his lack of profit 
on the original contract. Sometimes these extras on public con-
t.racts have mounted to forty or fifty per cent of the entire cost. 

But the most common way of putting an unearned increment 
into the pockets of a contractor is by letting him depart from the 
specifications. Bids are submitted on the understanding that 
the work will be carefully and regularly inspected as it proceeds;, 
penalties are provided in the contract for any defects in the 
materials or for any unauthorized departure from the methods 
of construction specified, or for not having the job finished on 
time. The honest contractor knows that he will be held to a 
strict accountability at every point, and that tbe penalties will 
be· applied ifthe occasion should arise; but the bidder with influ-
ential friends among the city officials can reckon differently. 
He knows that the inspectors will connive at the substitution of 
inferior materials and that no one will be any the wiser. Why 
not? The officials and the inspectors often owe their appoint-
ments to the contractor and his friends.• Sometimes they are 

baullDI Job. The contrector who Ia on tho lnalde wW bid hllh on tho 
motor-truck end ot the propnaltlon and low on the teama. belD• ueured that 
It he ,.to tbo contract no teomo, or verr low, will be called tor. 

'In Pbll•delphla, oowe ;rearo qo, the new Director ol Public Worb 
found that "moat of the •peclficatlona had been written by cootractoN and 
that 1110111 of the work <overed b7 thaee opedftcaUono had been lnopected b7 
mea on the eontrartor'• payrolls.'• Morrill L. Cooke. tlw CUW1 Atcre.N 
\Now York, 19111), p. 30. 
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secretly on his private payroll as well as openly on that of the 
city. There is a sufficient profit in this type of collusion between 
the contractors and the inspectors to afford remuneration for all 
who are concerned in it. 

Another type of collusion which is sometimes practiced at the 
expense of the city takes the form of an agreement among con
tractors to avoid genuine competition. Contractors meet casually 
and say in substance to one another: Why should we become 
rivals for the city's benefit? There are enough contracts to go 
around; let each have his share at figures which are profitable I 
Whereupon a gentleman's agreement is made by which each 
contractor is assured his portion of the work without competitive 
interference. The others will submit bids, oi course, but will 
take pains to see that their figures are high. Such conspiracies 
in restraint of competition are illegal, and punishable by the 
courts; but their existence is hard to discover and even harder 
to prove. Nothing is put down in black and white; it is merely 
a matter of a few whispers passed along the line from nobody 
knows where. 

An eminent American engineer of wide and varied experi
ence has divided municipal contractors into three classes. First, 
he says, there is the man who conducts his business on a legiti
mate and honest basis, who has no political affiliations, and 
who deals with the city as though it were a private corpora
tion striving to get full value for its expenditures. Men of this 
type get very few municipal contract&. The second class includes 
a more numerous group of contractors·who have neither financial 
responsibility nor established reputation, and who are.often with- · 
out experience in work of the ~haracter they bid upon. They 
are soldiers of fortune, who are willing to gamble on the chance 
that somehow or other they can manage to give the city less 
than it pays for. When losses occur, the contractor does not 
suffer, for he has neither capital nor reputation to lose. It is 
because of this that cities have adopted the practice of requiring 
bonds with sureties from all who receive awards, thus being able 
to fall back upon the bondsmen when the contractor defaults. 
Finally there are contractors who put their trust, not in chance, 
but in collusion .or corruption. To them every public official has 
his price, whether in money or in political support. They figure 
on purchasing the favor of officials just as they buy materials 
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and labor-all as part of the cost of the job. Every city in 
the United States has its contractors of this type.' 

Regular and strict inspection is the city's principal safeguard 
against dishonest and inferior work on the part of those who 
obtain municipal contracts. Nevertheless it is BBfe to assert that 
few city employees are chosen with less discrimination than are 
the inspectors of public improvements. Where there are no 
civil service regulations these inspectors are almost invariably 
appointed for personal or partisan reasons, often at the behest 
of a ward boss who is in league with the contractors. Even 
civil service competitions do not succeed in supplying the city 
with men whose attainments are above mediocrity, or afford 
a guarantee that the inspectors will be men of courage and in-
tegrity. The temptations are very great. The inspector who 
is proficient in his duties and relentless in performing them stands 
to gain nothing but the ill-will of the contractors, the hostility 
of their political friends, and perhaps the disfavor of his own 
superiors. On the ot!J.er hand the inspector who is lenient, care-
less, corrupt, or inefficient need usually have little fear of losing 
his job. These who profit by his failings can be counted upon 
to stand by him, and even to take care of him if dismissal from 
the city's service should eventuate. This may be a drab picture 
of one important branch of American city administration, bu\ 
it is not without warrant, as members of the engineering pro-
fession are well aware. No one would BSsert, of course, that 
regular, strict, and honest inspection is never applied to con-
tract work in American cities; but it is the exception rather than 
the" rule. And the remedy is not easy to prescribe. More 
inspectors, better pay, strict civil service competitions, and se-
curity of tenure have all been suggested. But so long as the 
contractor is active in politics and the public is not, one is likely 
to get better service than the other. 
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As a means of protecting the city against ultimate loss through The Bond

the crookedness of contractors and the infidelity of inspectors it ~n~et 
has bPcome the practice, in many communities, to provide that Work. 
all public work performed by contract must be guaranteed for 
a definitE~ number of years. The contractor who paves a street, 
for example, must in such cases give an approved bond to ensure 

'Bam\lol Wblnei"J, 11•....,.•1 Pvlolio Woru (New York, 1899), pp. 
82-83. 
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that any defects which may appear in the pavement during five, 
ten, or even fifteen years after its completion will be properly 
repaired at the contractor's expense. If the contractor fails to 
make matters right, the city does the work and collects on the 
bond. Occasionally a part of the contract price is held back for a 
term of years as an additional safeguard. These provisions, 
on their face, might seem to afford the city an ample measure 
of protection, but In practice they rarely do so. Bonds and 
bondsmen often prove to be worthless; good bonding companies 
are disinclined to go surety for municipal contractors over a term 
of years. When a portion of the contract price has been with
held, say ten or fifteen per cent, it frequently turns out to be 
inadequate. To afford absolute protection against any possible 
loss it is necessary to hold back a much larger percentage and 
such a policy is likely to discourage competition from reputable 
contractors whose business methods are not adapted to the 
practice of waiting several years for the payment of bills. Tbe 
guerilla contractor, q_n the other hand, will take his chance that 
political pressure will avail to get him his pay in full when 
the work is done, no matter what the contract may stipulate, 
All this should not be taken to mean that the policy of requiring 
contractors to guarantee their work is futile; on the contrary, it 
often saves the city a good deal of money. Bu~ it is of itself 
a sufficient reliance, and it is a very poor substitute for capable, 
honest inspection. 

In view of the many opportunities which the contract S)'Stem 
affords for waste and crookedness, one may well propound the 
question: Why not abolish the contract plan? Why not have· 
the city do the work through its own officials and employees, 
thus eliminating the contractor alt,ogetber? Some cities have 
tried this plan; it is called the direct or day-labor system of public 
work. The results of experience with it are not conclusive; but 
merely indicate that while the direct system avoids some evils 
and has some distinct merits, there are offsetting disadvantages 
which render it little if any better than the contract plan. 
Whether the balance of advantage rests with one plan or the 
other is a matter of controversy. Much depends upon the nature 
of the work and upon the competence of the officials who do it. 

It is a common assertion that day-labor work is better and 
more honestly done than contract work. Neither the workers 
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nor their foremen have any incentive to use inferior materials 
or to take short-cut methods when the contractor is elill)inated. 
"They may do their work slowly, but they do it well." Un
happily this assertion does not always find corroboration in re
sults. Plenty of inferior work is done by municipal workers 
under the superintendence of municipal officers. Those who ad
vocate the direct labor system are fond of making the generali
zation that contractors are interested only in personal profit, 
while the city's own officials and employees try to give the tax
payers a just return for their expenditures. The first part of this 
statement may be correct; the second assuredly is not. The 
interest of the city's officials and employees rarely extends to the 
point at which they will sacrifice their own ease and convenience 
in order to save public money. The easiest way, not the best 
way' is what they are likely to follow when left to themselves. 
Insofar as work done under the two plans can fairly be compared 
it does not appear to competent judges that the one averages 
any better than the other. Day-labor work ought to be better 
in quality; it aometilnes is, but it very often is not.• 

The question of cost is also in point. There are plenty of 
figures as to the relative cheapness of contract-work and day
labor work, but they have been made the basis of diametrically 
opposite conclusions. This is not surprising, for no two municipal 
ilnprovements are exactly the same in all respects; hence exact 
comparisons of cost are almost ilnpossible to make. There is no 
inherent reason why one plan should cost much more than the 
other; the same amount of material, labor, and superintendence 
Ia required in either case. The city should be able to secure 
its materials and labor as cheaply as a contractor, or more so. 
But here, as in all other phases of municipal enterprise, the 
tentacles of politics tear a gap between what might be and what 
is. In buying materials the American city rarely buys at rock
bottom prices. It pays its workers more than contractors ordi
narily pay; it gets less efficient labor for the money, and leas 
work from the men in a given space of tilDe. Municipal foremen 
are not stern taskmasters; they will usually overlook a degree of 
indolence that no contractor would tolerate. There are excep-

'l!eo H. P. Eddy'l article oD ''Tbo Relative E81cleaq of tho Da.J·t.hor 
ODd Coatraot Srotomo of Dol .. Mualclpal Work" Ia the ./OtO....., of '"" 
·--·~ ll'•l'i•-• lioololiel, VoL XLIV, pp. 2'-67 (JauuUJ, 1010). 
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tions to all this, no doubt, but they are not sufficiently numerous 
to invalidate the general rule. 

From time to time the municipal authorities decide to reject 
all bids for a proposed improvement and do the work themselves. 
Then, when the job is completed, they announce that the actual 
cost has been less than the lowest bid. But a careful analysis 
of the facts will show such claims to be rarely warranted. It 
ia merely that important items of actual cost to the city have 
been left out of account,-interest on money used during the 
process of construction, material obtained from other city depart
ments, the part-time services of engineering and other city offi
cials, depreciation of the apparatus used, and so on. Figures 
which purport to show that an American city is doing any sort 
of public construction at less cost than it could be done 
under a free and fair competitive system should be viewed with 
suspicion. This does not mean that they are always inaccurate, 
or that under the direct-labor plan public work is never economi
cally done; but the probabilities are against it. Although many 
cities have tried the day-labor plan, very few of them have 
retained and extended it. 

It is a serious defect of the day-labor plan that the city is 
unable to determine how much a job done under thia system is 
going to cost. Estimates are made by the city officials, of course, 
but they almost always turn out to be too low by a wide margin. 
When a contractor bids too low, he or his bondsmen may be 
compelled to stand the loss. But when the contractor is eliminated 
the guarantee of maximum cost goes with him. Whatever the 
cost may turn out to be, the taxpayer shoulders it all. If the 
sum originally appropriated for the work is not sufficient, more 
will be asked for, and vario~ excuses will be hatched to explain 
the unforeseen and unavoidable expenses that were incurred. The 
additional money will then be provided; for there ia no alterna
tive except to leave the work unfinished. The contract system, 
when honestly and strictly administered, places the city in the 
position of knowing in advance just what the ultimate cost ia 
likely to be. 

The contract system also lends itself to the rapid completion 
of extensive public enterprises. The contractor has everything 
to gain by speeding the work. If necessary, he expands his force 
and works his men in double shifts. It is true that the city's 
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at.atJ of foremen and workers can also be enlarged if need be, 
but when the job is finished there remains the difficult problem 
of getting the ~urplus labor oft' the payroll. From all quarters 
will come political preMure to prevent lay-oft's. The temptation 
to shift such employees into other city departments, where they 
are not really needed, or to go ahead with other projects in order 
to keep them employed-very seasoned official knows how great 
this temptation is. Where a great deal of work has to be per
formed in a single season it is highly inadvisable, as a practical 
matter, to take hundreds of men into the municipal service with 
the expectation that they can be summarily discharged, as a con
tractor would discharge them, the moment the job is done. 
Municipal labor inftation is very easy; deftation is correspondingly 
difficult. 

Students of the unemployment problem have suggested that 
municipal public works should be so planned that little con
struction will take place when labor is scarce and much when 
it is plentiful, in other words that large public improvements 
should be delayed, whenever practicable, until times of industrial 
depreMion. Then they should be put through by using labor 
which would otherwise be idle. Within certain bounds this sug
gestion is practicable; but there are many public improvements, 
1uch as the erection of schools and the repair of streets, which 
cannot well be delayed year after year until the economic cycle 
has run its round. It is to be borne in mind, moreover, that the 
majority of thoee who are temporarily thrown out of employ
ment by reason of a general business depression-factory em
ployees, clerks, and the whole array of "white-collar'' men as they 
are sometim~s termed, can hope for little or no relief from the 
speeding-up of public construction. Such work creates a demand 
for mechanics and plain laborers only. Even an extensive pro
gram of public works, therefore, can contribute little to the 
alleviation of unemployment as a whole.• There is the danger, 
moreover, that needless projects will be taken in hand, and large 
sums of money wasted, under color of providing work for the 
needy. The ret'ent experience of English cities in this regard 
has been very illuminating. 

The investigator who tries to reckon the relative cost of any 
municipal public enterprise or service in different cities will be 

1 FOI" a tarthor dloouoolon - Chap. XXXVII. 
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impressed by the surprising discrepancies which appear in the 
published figures. For what is ostensibly the same thing, two 
cities of nearly the same size, in the same part of the country, 
are indicated on the face of the figures to be paying widely 
different ·rates. The cost of paving streets, laying water mains, 
building sand filters, equipping schoolhouses, or modernizing fire 
apparatus often shows a measure of variation which the student 
of municipal administration finds very disconcerting. But the 
explanation, in nine cases out of ten, is that each city reckons 
its unit-costs on a different basis. Until a few years ago it was 
only in rare cases that cities attempted to work out unit-costs 
at all. Their annual reports were full of statistics,-unrelated, 
undigested, uninterpreted. One might look for hours through the 
vast panorama of figures in a futile effort to discover how much 
the city was paying for anything per capita, per square yard, 
per ton, or per anything else. But cost-accounting has made 
great progress in the larger cities during the past decade; it is 
one of the things which they have borrowed from private busi
ness. The methods are not yet standardized, however, and it is 
still very difficult to make reliable comparisons of what is being 
paid for the same service in different communities. The adoption 
of standardized unit-cost accounting methods, covering all city 
departments, but more particularly the physical departments, 
would be an administrative reform'of great value. 

The initial cost, however, is not the only thing to be considered 
in determining the ultimate expensiveness of a public improve
ment. A small outlay at the start may involve disproportionate 
annual charges for maintenance; a far larger investment at the' 
outset may prove cheaper in the .end. This is true in public as in 
private business. A great deal of false economy has been prac
ticed in American cities by reason· of the emphasis placed on 
initial cost. Things are called expensive when, the first cost is 
high, and cheap when this is low. The reverse would often be 
nearer the truth. The real cost of a street pavement, for example, 
is not the figure that happens to be paid for laying it. Durability, 
suitability to traffic, appearance, cost of repairs, and cost of 
cleaning must all be taken into account in estimating the ultimate 
financial burden. Too little attention has been paid to this aspect 
of public improvement problems. City officials are elected or 
appointed for short terms; they want to get things done quickly 
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ao that they may "point with pride" to their achievements before 
they go out of office. As for the future they are content to 
bequeath its problems to their successors. 

From what has been written in the preceding paragraphs it will 
appear that efficient city administration is a matter not only 
of men but of methods. Even though the organization of the 
departments be well-planned, and the city's working force in
dustrious, the results will rarely be up to expectations if loose 
or obsolete methods of doing the city's business are tolerated. 
The effectiveness of a city official depends not only upon his 
intelligence and his honesty but upon his knowledge of sound 
administrative principles. A well-organized administrative 
mechanism will run smoothly and give very little trouble to the 
man who is responsible for it. 
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CHAPTER XXVI 

THE PLANNING AND REPLANNING OF CITIES 

Increased attention is now being given, the world over, to the 
improvement of the fundamental influences affecting city life. 
This new solicitude has been inspired by the extraordinary 
growth of cities, by the steadily increasing complexity of urban 
relations, and by a better appreciation of the fact that contented 
citizenship is largely a matter of congenial environment. The 
enterprise which is known as city planning may be broadly de
fined as an endeavor to transform the modern community into a 
safer, more convenient, more healthful, and more attractive place 
of human abode.' 

~to Broad I City planning goes down to fundamentals. It is not merely a 
cope. matter of engineering and architecture; it goes deeply into the 

lives of the citizens. It aims to provide the city-dweller with 
better physical, social, and moral surroundings. It includes not 
only the designing of thoroughfares, parks, and playgrounds, but 
the location of public J>llilding>~,_t~~ provision of public utilities, 
the regnlation ·of private property hi. the public interest. It in
cludes also the study and planning oflaws and ordinances, the 
devising of improved financial methods. a·~d the exercise of social 
control in such ··directioiis' ail. are 'likely to promote the general 

' I 
wellbeing. City p_!!l.nning thu~ involyes the anticipation, so far as' 
practicable, of all the city's future~. physical, soci~, and 
financial. It seeks to turn the lessons of the past to the profit 
of the future. . 

Two Two popular misconceptions in relation to the subject ought 
to be cleared up at the outset. One is the notion that city 
planning is largely, if not altogether, a matter of pljnirel beauti
fication-of wider streets,_ more parks, artistic public buildings, 

Popular 
Miscon
ceptions: 

J and elaborate civic centers. The expression "city beautiful" 
which finds its way into so many discussions of the subject, bas 

a For various definitions of city planning see Nelson P. Lewis, T/ul Pla~ 
ning of the Modem Oitv (New York, 1922), pp. 9-11. 
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been in part responsible for this popular error. And the fact that 
those most actively engaged in city planning have been 
engineers or landscape architects has helped to confirm the im· 
pression. But. ;t;;~nning is concerne!L:with beautification as 
an incident onl L n not as a ~ri1J1J!I"Y eDit Corrv.entence and 
~~j!;i'Rre'1Ti~c8scliffiil)oals; a ~rracrrvencss@~jtb them for 
good measure because it IS entirely compatilile w1th the other twO. 
The initial emphasis in programs of city planning has usually 
been placed upon such things as _new traffic thoroughfare• or 
additional playgrounds or the creation of industrial zones because 
these are urgcntanil obvrous needs in most modern citiCB,""ieadily 
understood both by public officials and by the people. 

The second misconception, perhaps not so widely spread, is 
that city planning involves wholesale reconstructions at great 
expense, thus burdening· the communities with huge sums of un
remunerative ltil!ebtedness. It is true, of course, that any com· 
prehensive replanning project involves outlay, but no sensible ad· 
vocate of city planning expects such projects to be consummated 
quickly. It is rather a matter of working slowly but steadily 
towards a definite goal, spending little if anYthing. more than 
would be -expended by unplanned and haphazard methods. No 
one can easily reckon the waste whkb,_h1111 resulted from the 
unguide~ and plnnlcss growt[--oLcities_;_evell large __ ~lltla:y~_are 
justified where they give assurance that some of this waste can be 
eliminated. The city planner endeavors to forecast the extent, 
the direction, and the nature of community growth for twenty, 
thirty, or even fifty years ahead. It is his aim to persuade the 
public authorities that they should have an eye on future needs 
as well as on immediate requirements. This is not an easy thing 
to do because city officials are elected or appointed for relatively 
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abort terms and they want to see tangible results before they go 
out of office. There is a strong temptation, accordingly, to settle\ 
each problem by using whatever makeshift costs the least and 
takes the shortest time for completion. In the long run there is 
no economy in that method. 

There are two fields of city planning, one presenting much PlaDnlnc 

more difficult problems than the other. The first is the planning •f!a~i~c p • 

of new communities before they grow to any considerable size
new industrial centers for example, or new residential' suburbs. 
This phase of planniug has now become general; wherever new · 
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' 

areas are opened, especially on the outskirts of large cities, the 
physical lay-out is usually determined in advance. Less extensive 
progress has been made with the other type of city planning, 
which involves the tearing down and reconstruction of what has 
already been built, in other words the rectification of errors made 
in the past. This re-planning is necessarily so expensive that it 
can only be done a little at a time and at points where conditions 
have become intolerable. To put it very briefly, then, city plan-

fning is concerned with the correction of past; mistakes and the 
avoidance of similar!JE§~li:~!lor the future. Both aspects of the 

1!UI>Ject are rmportant, the latter particularly. ' 
City planning is often spoken of as a modem development and 

correctly so if we are thinking only of its widened scope. But 
certain physical features of community planning were the subject 

• of expert study more than two thousand years ago. The cities 
of the ancient world were planned in part, sometimes in con-

0 siderable part.' But in the dark centuries which followed the 
. ,;) . overthrow of Rome this remnant of urban civilization disappeared 

\\.• '\' along with many others; the older cities of medireval Europe be-
',,"-· came areas of indescribable squalor, while the newer towns grew 
' ' up in chaos and wretchedness. No street lines were definitely 

fixed. Some central spot such as a castle or· monastery became 
the nucleus around which a feudal community developed in hit
or-miss fashion with the buildings huddled together for mutual 
protection. During the fifteenth century some attention was 

.:; ~'I'"""' a.. given to civic replanning, particul&rly in the prosperous .com-
:;; • 'l.~·""'" mercia! cities of Italy and the Hanseatic regions, but this recon-

Wren's 
Plan for 
London. 

struction never assumed comprehensive proportions.• ~ 

I 
played no great part in medireyal life; it was merely an isle of 
safety; likewise a place of misery and pestilence; a sprawling 
slum which the rich and powerful and intelligent avoided when
ever they could. What there was of romance and glamor and 
chivalry during these thousand years of European history as-
sociated itself with the rural life. 

The renaissance in city planning followed the great London 
fire of 1666. Since the burning of Rome in Nero's reign no such 

"Almost Invariably the streets were run straight and intersected each 
other at right angles. The very earliest Egyptian communities followed 
this plan. 

• See the plan of Brussels in 1572 in C. M. Robinson's WidtA G-n4 A,... 
'''"".....,.'of B-. (New York, 1911), Frol>fiopi.ece. 
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conflagration bad swept a city and no such opportunity to rebuild 
a great metropolis had presented itself. London, before the great 
fire reduced most of the city to ashes, was a typical product of 
medimval haphazardoess,--congested, unsanita wallowin in 
filth, and never fr~e from plli.iJ!.e. 11' Christopher Wren, the fore
most architeci(;f his day, was commissioned to make a new plan 
upon which the city might be rebuilt, and he performed his 
task with great intelligence. Unhappily, however, very little 
came of his work. Had Wren's plan been followed it would 
have given London first place among the world's great cities in 
point of convenience and attractiveness, but the landowners of 
the city begrudged the generous amount of space which Wren 
desired to reserve for main thoroughfares. Their opposition pre
vailed with the authorities; the plan was pigeonholed, and Lon
don was rebuilt upon substantially the old lines. Thus the 
best opportunity for city planning ever given to a great urban 
center was utterly lost and it has never recurred. The monetary 
waste that has resulted during the past two hundred and sixty 
years from this lack of vision on the part of seventeenth-century 
London is quite beyond computation. The Londoner of today 
looks upon the rejection of Wren's plan as the greatest tragedy " 
In his city's history. 

The next opportunity came to America. In 1682 William Penn 
'laid out, in a large square between the Delaware and Schuylkill 
rivers, the beginnings of Philadelphia. The tract, as originally 
planned, covered 11 rectangle about two miles long and one mile 
broad; the Philadelphia of today has spread itself over one 
hundred and thirty square miles. Penn's plan was very simple. 
In the center of his new community he provided an open space 
(now Penn square) and at each corner of this open space it was 
his intention that the public buildings should be erected.' As 
for his street plan, two arterial thoroughfares intersecting at 
right angles, with numerous cross streets, each straight and 
symmetrical, gave it the general appearance of a gridiron.• This 
formal scheme of street layout thus made its first lodgment in 
the new world and in due course was widely copied.• 

1 The l~X'Btlou proved lnconvenleot. however, ud the buUdlnp were 1D 
fat"t ertK'tNI ellfwbere. 

. • Tile two malo blrbW8YI, Brood St. aod Market St., wera ooo bllDdrad 
r .. t wid• : the cro• atreeh were onlJ hllll thla widtb. ~ 

' Pblladelpbla for a loot tlmo kept tho load Ia provlaloa for tho QOieiD&tie 
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L'Enfant's 
Plan for 
Wash
Ington. 

The second American city to begin its history with a compre
hensive plan was Washington. The selection of a site for the 
national capital was dictated by purely political considerations; 
the location itself had few natural advantages. But the founders 
of the Republic believed that Washington would some day be a 
great community and they wisely determined to give the place a 
start along the right lines. To make a comprehensive plan the 
services of Major L'Enfant were requisitioned and his recommen
dations, which were the outcome of prolonged study, eventually 
received adoption.' The L'Enfant plan conformed in the main, 
to the then-current practice, using a rectangular groundwork 
with straight thoroughfares intersecting at right angles, as Penn's 
plan had done. But in certain important respects it departed 
from this orthodox arrangement. More particularly it made pro
vision for twenty-one diagonal avenues connecting important 
points by direct routes and superimposed upon the gridiron. A 
notable feature was the setting apart of sites for the chief na
tional buildings, the Capitol and the executive mansion, at the 
respective termini of a broad avenue.• Penn's plan covered only 
two square miles; L'Enfant's extended over forty. The latter was 
unprecedently generous, moreover, in its reservations for street 
widths and open spaces, taking more than half the entire area for · 
public purposes. As a whole L'Enfant's ideas were admirable; ' 
but his plan was conceived on too elaborate a scale. The city 
grew very slowly, and its destruction by the British in 1814 was 

I !It 
Notable 
Features. 

a severe blow. Modifications in the original plan were accord
ingly made from time to time wit'b the ostensible purpo'se of 
promoting more rapid development. Eventually the city expande4 
to the proportions which L'Enfant contemplated, and in 1902 a . . 
planning of new streets. In 1854 the city established a department of 
surveys which exercised a dominant and' continuous control over the de-
velopment of the street system. Its au.thority covered the planning of 
sewers and bridges as well. 

1 Pierre-Charles L'Enfant was a French military engineer who bad served 
with the Continental forces during the Revolutionary War and whose work 
had at that time attracted the attention of the commander--in-chief. He 
proved to be a careful but intolerably slow worker, and the government 
abnost lost patience with bioi before be was through, 

a L'Enfant's plan provided that the Capitol should be at one end of 
Pennsylvania Avenue and the White House at the other, with a clear field 
of vision between. This feature of his plan was later negatived by the 
erec-tion of the Treasury Building between the White House and the head 
of the A venue. . 
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commission was appointed by the national ~~~{~A~ 
some additions; but despite these various m';iaffiCB60ili;the 
present plan of Washington is essentially as L'Enfant drew it. 
The capital remains today the best-planned among all the larger 
American cities. 

Looking at any map of New York City one is impre88ed with 
the marked difl'crenee in street layout between the lower and 
upper reaches of Manhattan Island. The lower area was not 
planned in advance of its settlement; it is merely an elaboration 
of the old Dutch town. But in 1807 a commission was appointed 
to design the upper portion of the island and the checkerboard 
arrangement which now characterizes the city streets from Four
teenth northward is the outcome of its work. It was a88Umed 
that the main lines of traffic would run from river to river, a 
natural assumption in 1807, but one which history has now shown 
to have been erroneous. The commission did not adopt L'Enfant's 
scheme of diagonals' and although it made a liberal provision 
for open spaces most of these were later eliminated through the 
influence of real estate promoters. This action of New York 
in adopting the straight gridiron arrangement was very influential 
in its effect upon other American cities. Practically all of them 

, followed the example of the metropolis and L'Enfant's influence 
passed for the time into eclipse. New York during the first half 
of the nineteenth century was growing rapidly in population and 
prosperity while Washington remained, until the Civil War, a 
straggling town with more hopes than people. It was natural, 
therefore, that the newer western communities,-Chicago, St. 
Louis, San Francisco and the rest-should have followed the city 
on the Hudson rather than the city on the Potomac. So the 
gridiron spread everywhere. Little or no account was taken of 
future transportation requirements, or of the need for open spaces 
in proportion to city growth, or of the desirability of utilizing 
whatever natural advantages a new city might p088e88. Every
thing went detenninedly along commonplace and uniform linea. 
Streets were laid out with a pencil and ruler, up hill and down 
dale, regnrdle88 of what stood in the way .• 

• Tho two dlqonol thorouabfa,... In thu portion Df the city, Broadw17 
I.Dd the Bower7, .,. mPre)J prolonptlon• from the lower put of the lala.Dd. 

• Mr. SlmNJ1l Struaak.J, .,me J'881"8 aco. paid hll n.peeb to "the •tbetic 
anot. Wlui-l:re al"·&li'""ll~Piorln• the checkerboard plan of <Manhattan Island. 
with lftDUIO that run up ud doWil ud otnotl that oprlllt from rtnr 
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In Europe, however, the drift of city planning took a somewhat 
different course as may be illustrated by the experience of Paris. 
Napoleon I, during the opening years of the nineteenth century, 
made some notable improvements in the city, chiefly in the 
provisio~ of new squares, parks, and radial avenues. A much 
more extensive replanning tcok place during the Second Empire, 
under the mgis of his nephew, Napoleon III (1852-1870). The 
latter set out to make Paris the most attractive city in Europe, 
and in a relatively short space of time succeeded in doing so. 
Under the direction of Baron Haussmann who served as Prefect 
of the Seine, and with the technical expertness of M. Deschamps, 
large portions of the city were reconstructed.' Whole districts, 
with their narrow streets and congested tenements, were razed •' 

\s' .1 to the ground and built anew. Broad avenues and boule'{;lrds, /' 
converging in places or squares, were run through the central 
sections of Paris with no attempt at formal symmetry. Some of 
them went straight as an arrow; others were made to swing around 
in a semi-circle; still others were pushed across the face of the 
city as diagonals, thus securing a combination of_g~Q!Ill!tric 
{ol'!Dalitl'._witll__!!!.!lnY fr"-e departures from it. In the Haussmann 
era, moreover, the public utilities were replanned and rebuilt, 
notably the water, sewerage, and lighting syJ!tems, while large 
expenditures were made for new public buildings such as the 

to river!' "They call the pattern monotOnous," he continued, ubecause they 
see it only on the map. . • . Criticism of our gridiron city is only a way 
people have of echoing the English, who like to ba ve their streets like their 
education bills and franchise law~never ·going straight at anytb~g,_j:mt 
.full of kinks lllld knots and oul de ~-~-;-:-:- Wh&t I me&nf-to say was 
tii.it the city fathers, when they eiidOwed~OS with our geometrical streets· 
and avenues, were wiser than their modern critics, because they built ac
cording to their material and their needs. Tbey bad on their bands an 
island constructed by the original Architect something on the model of 
Abraham Lincoln. They accordingly fitted' the island with a suit of demo
cratic clothes, built for use and comfort instead of cluttering it up with 
periwig circles and diagonal avenue sashes and frilled terraces. They recog
nized that the shortest way from the tip to the root of this tongue of land 
we call Manhattan was by straight lines. So they acted not only in con
formity with the material at hand, but with the national spirit, which cuts 
straight across things. And because they were faithful to their Dl&teriaf 
ana-thtitf"'lf.ltiVesprnt-·they Were better artists than the man who would 
have us tack from Park Row to Harlem because that's the way it's done 
in London and Florence." 

1 Deschamps held the post of "Conservateur du plan de Paris." A plan 
ahowing the Btreet reconstructions may be found in H. I. Trigg's, TotoA 
Pla.,.ing, p.,l, p,..,..,.l, c>nd Potrible (London, 1909), p, 124. 
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Opera House and for national monuments. The total outlay was 
stupendous of course, but Haussmann showed the world how an 
old city could be made new. His motives were a curious duality 
of city planning and police i many of the street reconstructions 
were designed to facilitate the suppression of riots, if riots should 
come. The old, crooked passageways, which could be so easily 
barricaded, were enlarged and straightened to let in light, air,
and infantry. Haussmann's work was not altogether completed 
when the fall of the Second Empire intervened in 1870. 

The example of Paris had a profound effect upon the author
ities of other great cities in all parts of the world. City plan
ning and replanning received a great impetus by reason of 
Haussmann's work, and since 1870 the movement has been slowly 
but steadily gaining in momentum. Considerable portions of the 
larger Italian and German cities have been rebuilt along modern 
lines. London has put through some notable street reconstruc-
tions, including the King's Way. The cities of South America, 
notably Rio Janeiro and Buenos Ayres, reflect the foresight of 
skilful planning commissions. In the United States the progress 

City Plan· 
niDg Dur· 
lng the 
Past Half· 
Centucy. 

of city planning has been less rapid, partly because the people as a \ 
whole are more tolerant of eyesores, and partly because Americans 
do not take enthusiastically to projects which extend over a long 
term of years. Another obstacle to the progress of replanning in Reaaono 

A . . . b r d . th I . I for Ito mer1can cities may e oun ID e re at1ve y narrow powers Relatively 

which the municipal authorities possess and the extent to which' ~:i::~!' 
even these narrow powers are divided among various officials. ~nlted 
It has been difficult to undertake any considerable scheme of tate.. 

reconstruction without first making application to the legislature 
for special powers. Something may also be attributed to the 
lack of popular confidence in public officials and to the wide-
spread feeling among business men that if these officials are 
given large sums of money to spend for public improvements they 
will waste a ,large fraction of it. City planning sometimes in-
volves large contracts, and the taxpayers have been justifiably 
reluctant to entrust the work, with the huge patronage involved, I 
to the customary type of municipal politician. In the United 
States, however, tl1e amount of attention given to city planning 
is greater today than ever, and it seems likely to keep increasing.' 

• 'In 1022, lor ozampla. tho Ru-11 Saae Foundation qreed to &nece tho 
propan.Uon ol a '"Plan ol Now York !Dd Ito Envlrona. • tho wort Ill be dono 
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Until about fifteen years ago there were, in American cities, 
no central planning authorities. Each municipal department, 
in the absence of a unifying agency, did its work independently 
and with little reference to what others were doing. The result 
was a frequent clashing of plans and purposes. The intelligent 
replanning of a public highway, for example, requires co-operation 
between the water, sewerage, lighting, and street authorities, not 
to speak of the public utility companies which use the surface 
and subsurface. But such co-operation was frequently lacking 
and its absence put the cities to a largely increased expense. 
Recognition of the need for a clearing-house of plans and effort 
has led to the establishment of c!!l..Piannin!! hoards, usually with 
powers of an advisory character only. These boards are ordi
narily composed of five or more appointive members who serve 
without pay. Occasionally, however, the board is made up of 
various heads of city departments, ex-officio, with some laymeD 
added.' 

All planning, of whatever sort, should obviously be base( 
upon careful compilations of facts. Every citJ', indeed eve11 
section of a city, has its own peculiarities, proble!!ls, needs, soc 
individuality. It is only by a careful study of these local con
ditions that suita hie plans can be devised. In· other words gooe 
planning must be preceded by a survey or a series of surveye 
such as will provide a wide range of accurate data. The city 

, planning authorities do not have a clean slate to start with; 
they must conform to existing condi.tions and hence must .first 
of all determine what these conditions are. They must have 
accurate t~pographical mi!Ps showing the present layout .dl. 

I streets the location all water, sewer and as main d e 
phyajcal feature which may e affected by their o · ons. 
They require also ful m orma 100 conce g e present dis
tribution of population, its probable in'crease and drift the niifure 
n~_~xtent..9f the city's industries, the housing of the people, their 
eans of transportation, their recreation facilities and much 

imilar data. This is obtained by making what is commonly 
nown as a survey. • The)' must study the existing legal powers 
y a corps of city planning experts. This is the most comprehensivr 

regional undertaking yet set afoot in the United States. 
s. Many further details may be found in F. B. Williams, The La-w gf (Jitll P"'""'"' (New York, 1922), pp. 535-606. • 
1 There ia a discussion of this matter in the article on "Modem City 
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of the city, its financial resources and its administrative machin
ery. One might suppose that all this data would be already to 
hand in the archives at the city hall, but such is practically never 
the case. The city's maps and statistics are usually incomplete, 
unreliable, or obsolete in varying degrees. So, when city plan
ning boards are established, their first task, as a rule, is to ·go 
out and gather the essential information for themselves. Th"re 
are maps in the city engineer's office, plenty of them, but they 
are not always kept up to date. The various city departments, 
moreover, have a good deal of data concerning their own opera
tions; but rarely has it been compiled on any uniform basis. 
American planning boards have had to spend much time in doing 
what cities should have done for themselves years ago. Making 
maps and gathering statistics are tedious jobs involving consid
erable expense. The regular city officials, and the people as well, 
sometimes become impatient because so much time and money 
is expended in these preliminaries. They want to see the plans 
put upon blue-prints and work begun at once. 

When a thorough survey of local conditions is undertaken it 
often results in some rude surprises. General impressions, based 
upon casual observation,_are_notoriously_unreli~b.le, yet they are 
frequently staniped upon the public mind with all the fixity of 
demonstrable truths. Take such matters as density of popula
tion or volume of traffic, for example, or the progress of land 
values, or the drift of industries. Current opinion on such things 
is often found to be at variance witllilie-tlict8-when tlie facts are 
assembled. Ask any group of public officials to designate, from 
th~ir own observation, the section of the city in which there is 
the largest population per acre of ground and the chances are 
that they will answer wide of the mark. Find the point at which, 
by common popular opinion, the street traffic is believed to be 
most congested ; an actual count of vehicles will almost invariably 
prove thnt the maximum congestion is not there but somewhere 
else. So it is with lnnd values, transportation facilities, and the 
otJ1er basic data of replanning. Only by a careful study of all the 
facts can one get a safe foundation on which to build. 

When the survey has been completed, the next step is to 
analyae nod interpret the data, a task which calls for professional 

Plannln•" h7 Tbomoa AdlliiiO, Ill tbo NlllioiiOI Jf•toicip,jl B..-, VoL XI, 
pp. lGT·ln (Juno, 19:::1). 
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sltill and strict impartiality. To interpret data correctly is much 
more difficult than to gather it. Then it becomes necessary to 
make some forecasts, especially in a rapidly growing community, 
and this is where the city planning authorities incur the risk of 
going wrong, no matter how ·careful they may be. Such risk 
cannot be avoided, however, because forecasting is the very 
essence of the city planner's work. Planning requires foresight 
as well as hjpdsight. It is trite to say that the most urgent 
problems must be tackled first, but relative urgency is in most 
cases a matter of opinion. Everyone has his own views as to 
what public improvement is most imperatively needed. One 
real estate expert will tell you that an enlargement of street 
facilities in a certain section of the city is absolutely imperative; 
another will assure you that business in that locality has reached 
its zenith and is about to drift in another direction, thus making 
an enlargement unnecessary: Real estate men who devote all 
their skill, intelligence, and proverbial energy to such matters 
ought to know whereof they speak, but they do not. If they did 
they would all be opulent beyond measure, for there is no surer 
way of making a fortune than by buying property in regions 
where business is going to grow. So city planners will sometimes 
plan wrongly. The best that can be said of their work is that, 
by dint of careful surveys and the exercise of caution, these 
mistakes are likely to be less frequent and less serious than they 
would be if there were no planning at all. 

In any event city planning is not a cut-and-dried, once-for-all, 
enterprise. Whatever plan may be . .evolved for a whole com
munity, or for any part of it, is always tentative,--subject to. 

1 amendment and modification whenever the need arises. .xhe 
ti_ght sort of plan is a. living" organism, like the c!hlt§ill, an 
ever-changing aggregation of ideas ·or projects. The emphasis 
may be placed on one feature of it· today, on another feature 
tomorrow. Nothing could be more harmful, or more detrimental 
to a community's appropriate expansion, than an attempt to make 
the city plan an end rather than a means. The function of a city 
planning board is not mer-ely to gather data, to prepare a plan, 
and to stand guard over it, but to keep constantly changing, 
adapting, and moulding every phase of it. For this reason its . 
members ought not to be faddists or doctrinaires, but men and 
women of imagination and progressive temperament. 
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The operations of city planning may be grouped under five 
main heads. T!!Lfu:l!t concerns the means of circulation; it in· 
cludes the distribution and arrangement offacilities for transpor
tation by water, by steam raiiroaci!i;-iiy-surface and rapia transit 

-itreet railways, anaDyveh1C!es using thedstreets:·-·Tiui second 
relates to the provision of appropriate and convenient locations 
for parks, playg~J!nds, public buildings, and other public prop
~:forcvery type. The thitd lias to do with the control of private 
property by legal regulation, including such matters as zoning 
a_n.!!_~_uilc!!_ng re~~-i~!jQua. The fourth may be called the sociolo
gical branch of city planning and includes the devising of such 
measures, not related to the physical plan of the community, as 
may beet conduce to the _promotion of ~h~l!bli~-h_e.~th, con
venience, and welfare. Finally, and not least important;' is the 
plannmrorway!l.imd ·means-the elaboration of arrangements 
for dcfraymg the cost which all physical reconstruction involves. 

The physical aspects of city planning are not the only important 
ones, as has been said; but 'they are fundamental and usually 
the first to receive attention. This is because physical incon
veniences and discomforts due to congestion and bad traffic condi
tions evoke the earliest and loudest .cry Jor. allc.viation. Traffic 
congestion;··~ore than anything else, has directed the miffils of 
cities to the need for planning and replanning. The natural 
growth of a city is radical, pushing out uniformly from a common 
center; but topographical obstacles such as a large body of 
water or a high elevation may bar its course in one or more 
directions. In any case there will always be a convergence of 
tra'ffic towards the center, or towards various centers, during cer
tain hours. There will be a reverse Bow at other times. Theee 
peak-loads place a severe strain upon the "means of circulation," 
a term which includes the suburban steam railways, the street 
railway servi~e, and the streets which carry the ordinary vehicular 
traffic.' The relative ease or difficulty with which a city's traffic 
rnn be handled-depends upon the proper planning and articulation 
of these Yarious agencies. 

The steam railroads were brought into the cities at a time 
when most of the latter were relatively small. They were re-

1 ln eome Europcoan dtJN. notabl7 ln London and P-.rla. a eonaiderable 
amount of local pauelll@r traflie il mrrled. bJ rl:nr stamen. but tbia form 
of ll'alllportatlon Ia too llow for American oommunltlea. 
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garded as a means of travel from other distant communities.' 
Each road made its entry at a different time, obtaining its own 
individual right-of-way and its own separate terminal. Then, in 
due course, came the growth of traffic from the suburban areas, 
commuter traffic as it is called. With this development the sep-
8r8te terminals proved to be, as they still are, a serious inconve
nience. In the earliest stages of city growth it would have been 
easy and cheap to establish a union terminal; but in most large 
communities the opportunity was neglected. Today, with the rise 
in land values, the cost of rearranging the terminal system in any 
large city is almost prohibitive.• Inter-terminal transportation of 
freight often involves teaming through crowded thoroughfares and 
is therefore both slow and expensive. Moving a ton of freight 
a single mile through the city sometimes costs more than carrying 
it a hundred miles by rail. The same is true of passenger traffic. 
Railroads will carry a passenger for three cents a mile; but the 
taxicab which takes him from one terminal to another will charge 
him at least fifteen times as much. 

The street railway has been one of the chief factors in the 
promotion of suburban areas. The surface trolley came into the 
field, however, after the width of most main thoroughfares had 
been fixed and hence added seriously to downtown traffic con
gestion. Street railway routes have not been determined, as a 
rule, by the need for covering the entire area in the most effectiv& 
way but rather by placing the tracks where their presence will 
be least objectionable to all concerned. Wherever a careful 
study of the surface transportation system is made, therefor~, the 
experts almost always find that the gystem is badly adjusted to· 
the needs of those who patronize it. Traffic congestion upon the 
streets used by the surface lin~s results in slow service, hence the 
demand for rapid transit by means of elevated or subway lines. 
It is here, one would think, that careful planning might secure 
the avoidance of future difficulties; but much rapid transit con
struction has been done without due thought for the morrow. 

sIn the early daya of steam railroads it was assumed that they would 
be 11sed for paosenger tra11ic only. It was believed that in carryiug bulky 
merchandise they would be unable to compete with canal boats and 
wagons.. 

1 Considerable inconvenience and expense to shippers bas also arisen from 
the failure to co-ordinate the water and rail facilities. The connection IJe.. 
tween the railroads and the docks ia often inadequate and roundabout. 
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In any event the plan of rapid transit is conditioned in part at 
least by the street layout, for both elevated and subway structures 
follow the streets whenever they can.• Every improvement in 
the mechanism of transportation has had to be fitted into the 
ruts already worn down by the original planning of the streets. 

In preparing for the growth of a city, or a new suburb, the The Street 
obvious first st_£2 is to lay out a plnn gf streets o.nd bnild;ag lat.e. Plan. 
This is not only the first but in the long run the most important 
single step in the physical development of any new community. 
But in spite of its great importance this initial layout has been 
def&rmjncd, as a rule, by private promoters with an eye to the 
immediate and profitable sale of building lots. It is misleading 
to say that most American cities have grown up unplanned; large 
portions of them have been thoroughly planned-by real estate 
promoters in their OWll interest.• The almost universal adoption 
of the trellis or checkerboar«!_El~ by American cities has not 
been entirel.Ydue tothe early examples set by Philadelphia and 
New York. The force of example would not have been sufficiently 
potent but for the fact that it coincided precisely with the inter-
ests of the real estate promoter. For this plan is of all plans the 
most economical in the amount of land which must be gratuitously 
dedicated to public use and the most generous in the amount 
which it reserves for private sale. It leaves from seventy to 
seventy-five per cent of the whole area available for marketing 
to private buyers. 

It is not to be assumed, however, that this rectangular plan Merltoano 
b 

Defecu· 
of street layout has nothing ut initial economy in its favor. of the 

It· is simple and symmetrical, permitting a system of street-and·f~'!:!tn 
house numbering which facilitates the finding of one's way about. 
It provides building lots of regular and convenient shape and 
aiae-practically each of them a perfect oblong. In both businesa 
and residential sections this is the most readily usable type of 
building lot. There is a common impression that the rectangulazo 
street plan, with its right-angle intersections, accentuates traf-
fic congestion, but this impression is not well founded. When 
two streams of traffic have to intersect one another they can do 

1 Tht1 l• done for the u.ke of ecoaomy. Subways wblcb 10 uoder private 
properr, •Ive rlM to clalma for dalllQ'H. 

1 A.l Jlaia B"'"l puta the matter, .. It muat have tahn pnlWI to make 
them 110 acr&WD.J." 
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so more easily, and more safely, at right angles than at angles 
of any other sort. The chief defect of the rectangular plan is 
msthetic. It affords an almost irresistible temptation to archi
tectural uniformity. Visitors from abroad often comment upon 
llie monotOnous ana commonplace character of the buildings which 
abut upon the streets of American cities, in business and resi
dential streets alike. Every street looks like its neighbor-the 
same width, the same rigid straightness, the same asphalt pave
ment, the same lines of clustered lights, the same rows of nearly 
uniform buildings on both sides, every building set square to the 
sidewalk or at a uniform distsnce from it.t This is almost 
necessarily the case when all building lots are of the same shape 
and size, thus affording very little scope for architectural versa
tility. The complaint is also made that rigid adherence to the 
rectangular plan necessitates a longer route in getting from place 
to place. ~me extent this is true; diagonal thoroughfares 
help to shorten distances, as L 'Enfant appreciated when he 
sprinkled them over his Washington plan. Their value in this 
respect, however, is easy to over-estimate. Traffic surveys have 
shown that vehicles do not for the most part follow the shortest 
routes available. Traffic is influenced by the character of the 
street pavements, by the street gradients, by the presence or 
absence of congestion, and to some extent by mere force of habit. 
Very few drivers of vehicles in the cities figure out the shortest 
route and follow it. 

The other general type of street plan, commonly known as the 
radial type, has been popular in Europe, especially since· the 
momentum given to it by the Haussmann reconstructions in Paris. 
It somewhat distantly resembles a spider's web. Main avenues 
radiate from a center; at appropri~te mtervals-there are streets 
which form concentric circles, while smaller thoroughfares, 
usually straight, make connections here and there. In this way 
right-angled intersections are for the most part avoided; the 
building lots assume a variety of shapes and sizes. To some 
extent this radial arrangement has been utilized in the planning 
of American suburban areas and there is something to be said 
for it where the physical configuration of the land is in keep-

s For an illustration, aee tbe chapter on "'The Uniformity of American 
Life" in James Bryce's Americats CommOMDeGltJa. (2 vola., New York, 1893), 
Vol. II, pp. 878-890. 



CITY PLANNING 85 

ing. But the radial idea may easily be carried too far. Circular, 
crooked, and winding streets may make a section of a city more 
picturesque and more pleasing to the eye; but tbe real test of a 
well-planned street is its usefulness. The feudal thoroughfare is 
being sadly overworked in some garden cities and country club 
suburbs. It has a place in the city plan when the topography 
justifies it, as it often does, but not when it is dragged mto a 
street plan with the sole object of affording a conjectural beauti
fication. Utility and attractiveness can often be combined; 
but the chief function of a city street, which is to serve as a 
means of circulation, should never be lost to view. 

In the older sections of larger cities the day of general replan
ning has virtually gone by. The cost is prohibitive. All that 
can be done is to widen a street here and there, or, in some fortu· 
nate situations, to provide a new thoroughfare by acquiring pri· 
vate property which has not been too expensively built upon. 
For the most part the downtown streets of American cities must 
stay as they are. Congestion can be relieved to some extent by 
the removal of car-tracks and by the better regulation of traffic. 
To some extent, also, conditions can be improved by a better 
adjustment of the space allotted to roadway and sidewalk re
spectively. On many downtown streets the sidewalk space could 
be narrowed and yet render adequate service to pedestrians if it 
were only kept free from poles, posts, bay windows, and other 
obstructions. 

The second phase of city planning has to do with public Planning 
~nds and buildings. The need for public parks, squares,~J':n r:rca· 
and playgrounds is now everywhere recognized; but unless Public 

17 provision is made for them by planning at the proper time roper • 

they are likely to be few and badly placed. Forty years ago 
there were no public athletic fields in any American city; today 
they are being established everywhere.' The appropriate location 
of public buildings is also a matter of high importance, more so 
than is generally appreciated. This is a phase of community 
planning on which the Greeks and Romans bestowed a great deal 
of attention, more than they gave to the laying out of streets or 
to the housing of the people. Churches, abbeys, castles, and 
guildhalls also dominated the plan of the medill!val town. But 
the modern city bas no\, until a few generations ago, realized 

'Bet Chop. XXVIII. 
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the value of combining utility with attractiveness in the location 
of public structures. 

From the standpoint of suitable location the public buildings 
of a city may be divided into three classes. First, there are 
those public buildings which ought to be so placed that they 
may be easily reached from every part of the community. This 
class of buildings includes the l!ostoffice, the city hall, the audi
torium, the court house, and the public library. They should be 

I at or near the center of accessibility, which is not necessarily the 
center of population. It is the spot which the largest number of 
people, using the existing means of circulation, can most easily 
reach. In a few cities these buildings, or most of them, have been 
brought together in a civic center; but as a rule they are scattered 
all over the community, their sites having been determined by 
political influence or by the whims of the moment. The desir
ability of bringing them together, both as a matter of good plan
ning and for the public convenience, is not difficult to realize.' 

Second, there are many public buildings which must be set in 
different parts of the city and not at any single center. This 
includes th~re and P_Oii<),!l statigns, the elgmgnta!:l'..!!~-~ols, and 
the branch libraries. To render proper service these bulidmgs 
must be scattered, but this does not mean that their location 

• should be left to accident. They have often been located at in
convenient points because political influence rather than the 
public interest has settled the matter. When a prominent 
politician has land to sell at a fancy price the city is often a 
good customer. Not a few American school buildings are monu
ments to some ward leader's pressure upon the powers that be. 
There is no good reason why poljce and fire stations should not 
be housed, as a rule, under the sameroof. There is iio good reason 
why the school, the playground and· the branch library should 
not be placed upon the same plot of ground, but rarely are they 
within range of one another. Haphazard location and slipshod 
construction have wastefully devoured a considerable part of 
the generous sums which American cities have appropriated for 
their public buildings. · 

Third, th;re are certain public buildings which, from the nature 
of their use, require special locations. Public baths, for example, 

s Several civic centers are now well under way in the United States, 
for e:mmple, In Cleveland, in Denver, and in San Francisco. 
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go to the water's edge, wherever it is. The hospital should be 
situated outside the zone of heavy traffic ana contmuous noise. 
The city prison, the poorhouse, the arba e disposal plant, and 
the other waifs among public buildings--no o wan their 
company. They are not welcome in any neighborhood, yet they 
must be placed somewhere. Timely planning would help to solve 
this problem by securing convenient and spacious tracts of land 
for web institutions before all the logical points are occupied; 
but most American cities have given no thought to such ques-
tions until driven to it by conditions of extreme urgency. The 
public officials and the newspapers will talk boastingly of the 
way in which the community is certain to grow within the next 
ten or twenty years, but not a hand will be turned to plan 
the expansion in public services which such growth would 
entail. 

8. B11i1d· 
inga 
Wbich 
Require 
Special 
Location& 

When land is needed for any public improvement it may be ~~;t~n 
obtained by the city in any one of three ways. Land for new of Laod 

for Publlo streets is usually obtained by dedication, that is to say the pro- uae: 
motcrs of land-sales in a new sulxhv•s•on dedicate the street space (G) .BY 
to the city. They must persuade the city authorities to accept Ded•ca· 

tion. 
this dedication of street space, otherwise they cannot sell build-
ing lots, for no one in his senses will buy a building lot unless 
it has access to some public thoroughfare. Some cities require 
that the promoters of new real estate subdivisions shall not only 
dedicate a reasonable amount of street space for public use but 
shall actually construct the street for acceptance by the com
munity. When a street has been formally accepted its mainte
nance becomes a public charge. 

In older sections of the community the construction of a new I'> By 
Purchue. 

street, or the widening of an old one, usually involves expense 
for the acquisition of land. The land needed for parks, play-
grounds, and for sites of public buildings must also be acquired, 
as a rule, by paying for it, although public-spirited citizens some- \ 
times donate ilmd for such purposes. When the city needs to 
acquire land it may do so by purchase in the open market, making 
such bargains as it cnn with individual owners. More commonly, 
however, the city authorities find that some of the private owners 
decline to sell except at exorbitant prices. In such cases the city 
usually offers a price fixed by its own experts .and if this is not 
accept~ by the private owner the municipal authorities proceed 
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to "condemn" the land, that is, to take it by right of eminent 
domain. 

Every city, whether in Europe or America, has the legal right 
to take private property for public use. In England and France 
there is no constitutional requirement that such private property 
shall be paid for; but fair compensation is always given and in 
case of controversy over its amount the issue is decided by the 
courts. The constitutions of the various states and the constitu
tion of the new German Republic expressly require, in almost 
identical words, that private property shall not be taken for 
public use without just compensation. In all four countries 
there are certain preliminaries to be gone through before the land 
can be taken, but these are more elaborate in· American cities 
than elsewhere.l 

The American practice differs from state to state, but ordi
narily it is essential that notice of the city's intention be given 
to the owners concerned. Then a public hearing is held at which 
protests may be heard. At the close of this hearing, if the city 
authorities decide to go ahead, a plan and notice of the land
takings are filed in the place provided by law (usually the regis
try of deeds), whereupon the city becomes the legal owner. The 
former owner, if he still declines the price offered by the city, 
must now enter a suit for damages. Real estate experts are 
brought in to testify on both sides,· the lawyers make their argu
ments, and the amount which will be obtained depends upon the 
judgment of the court. 

European cities are given a wide ·latitude in the matter of 
land-takings, but in the United States the municipal authorities 
are not permitted to deprive the private owner of his land except 
in cases where such property is neecjed for some purpose which 
is public in its nature. They are no~ permitted, for example, to 

• take land for re-sale to private builders. Whether the announced 
purpose is a public '{YLWPOse or not will be decided, in the last 
analysis, by the courts, but the courts have been inclined to give 

r the city the benefit of any. doubt in such controversies. To take 

"The procedure in France is described in Raymond Robin, Manual 48 
l'etDJ)ropriation pour oau~e d'utilit~ pubUque (Paris, 1917, with supplement, 
1919) ; in England in Thomas Waghorn, The Law relating to the OompulBortl 
Td:mg of Land •.• bg Local A"tlloritie• (London, 1006) ; and in America 
iD John Lewis' La10 of Emin.enj DomaitJ (3d edition, 2 vola., Chicago, 1909). 
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land for streets, parks, public-building sites, bridgeheads, and so 
on is clearly to take for a public purpose. City planning en
counters no legal obstacles on this score. 

There are times, however, when it becomes very desirable for 
the city to secure, in connection with a public improvement, more 
land than is actually needed for the immediate purpose. For 
example, if land for a new city hall is acquired in a congested 
district it may be desirable that the city should take some un-
sightly property near by in order to have a new structure set in 
favorable surroundings. It may also be found desirable to re-sell 
this land under the restriction that more attractive buildings 
shall be placed on it. Or, to take a more common illustration. 
When a city widens a street there may be various remnants of 
building land left on either side of the widened thoroughfare, the 
widening having cut into the original lots. These remnants are 
unsuitable for rebuilding purposes unless they can be consolidated. 
Why not permit the city to take the whole tract and, after the 
street has been widened, re-sell what is left in lots of appropriate 
size and under such restrictions as will ensure the future 
attractiveness of the highway? 

EZCOII 
Condem· 
nation. 

Wbatlt 
MeaD& 

The answer is that while this is the procedure regularly followed 1111 Prog-
l'f"BRin 

in Europe it cannot be followed in many American cities because America. 

constitutions, laws, and courts stand in the way. During the past 
twenty years, however, several states have amended their con
stitutions and laws so as to permit this "excess condemnation" 
as it is called.' Within reasonable limite the exercise of the 
right facilitates the replanning of congested districts and affords 
the city an opportunity to recover part of the cost; but there is 
always a danger that the right of excess condemnation may be 
abused. If cities begin the practice of acquiring wide swaths of 
land iii the hope that they can sell portions of it at enhanced 
prires they are likely to be disillusioned. Syndicates of politicians 
would not permit their opportunities to pass neglected, and the 
city would soon find itself the owner of land that nobody wants. 
There are few ways in which large sums of money can be dis-
sipated more quickly than in real estate speculation. The gov-
erning authorities of the average American city are not equipped 

1 8oe R. Bl. Ouohmon, E-.. COIOd..,aafioa (New York, 19171: 1.11d tbe 
<bophlr on tbo oubjoct 1D F. B. Willlo- Z.O. of Cilf Plaa•ia• (New York, 
1~1. pp. 128-UlS. 
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by skill or experience for the business of buying land cheaply and 
selling it at an advance. They manage to lose money on many 
things that are far less difficult to handle. 

City planning does not confine its scope to public property 
alone. It deals also with the regulation of private property to 
the end that the public interest may not be infringed.' No matter 
what the city authorities may do in the way of planning streets 
and public buildings, the outward attractiveness of a community 
will necessarily depend upon the good taste and civic pride of its 
citizens. Within reasonable bounds a man can erect anything 
he pleases upon his own land. He may build something which 
ia an adornment or, on the other hand, something which ia an 
eyesore to the neighborhood. His neighbors have no legal remedy. 
No penalties are provided for the indecent exposure of an individ
ual's bad architectural taste. He may keep his grounds and 
dwelling spick and span, or he may let them go into ramshackle, 
the house unpainted, the lawn in weeds, and neglect written all 
over the place. No matter what the authorities may do or leave 
undone, a city will be what the business men and householders 
make it. The attractiveness of most European cities is as much 
due to good taste in private construction as to the layout of 
streets or the architecture of public structures. · It is useless for 
men and women to clamor for fine parks, monumental public 
buildings, and brilliantly-lighted streets if they do not obey the 
precept that civic pride, like charity, should begin its exemplifica-

' tiona at home. . 
There are three ways in which public influence may be exerted 

upon the development of private property. First, the nature of 
the street layout, as has been ~own, will control the configura
tion of blocks and lots, and by so doing will influence architectural 
development for good or ill. It -is this way that the cities of 
Europe encourage variety in private structures. Second, the de
velopment of private holdings can be influenced by using a 
~adl)d property tax. By taxing some forms of property more 
heavily thanothers, and by exempting certain forms of property 
from taxation altogether, it. is possible to exercise a large degree 
of control over the course of building operations. In some Euro
pean cities, particularly in Frankfort-on-the-Main, this method 

s See tbe chapter on "Public Control of Private Real Estate .. in John 
Nolen, Citv P!GnMng (New York, 1916), pp. 48-87. 
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has been employed for many years with gratifying results. In 
America it bas been very little used, chiefly because most of the 
state constitutions contain provisions requiring all property to 
be taxed at a uniform rate.1 

The most direct and effective way of controlling the develop- Jil:~~ 
ment of private property, however, is by means of building codes,, tiono ... 

housing regulations, factory laws, zoning ordinances, and other 
manifestations of the city's police power. Through one or another 
of these various channels it is possible to restrict the heigl!.t of 
buildings in the business district, to provide set-backs in the 
residential areas, to control the segregation of industries, and to 
improve the construction of tenement houses. In the cities of 
Continental Europe the municipal authorities have found it prac-
ticable to exercise control over the type of architecture used in 
the construction of private buildings; in Paris, for example, a 
board of architectural censors is empowere"iltiiScrutinize all ap
plicatloii81iir building permits and to veto any plan which seems 
to be out of keeping with its immediate surroundings. In the 
United States this cannot be done. The police power of the city 
can be used to prevent the erection of private buildings which are 
unsafe, or unsanitary, or in any other respect a menace to the 
public safety, health or morals; but it does not extend to the 
control of architectural design. To limit a citizen's use of his 
own property, except in so far ae the safety, health, morf!!~_.J!nd 
well-being of the community requires, is to deprive him of his 
property without due process of law and hence is forbidden by 
the federal constitution. 

The practice of 1oning a city into various districts with re- ZoDIDio 
strictions applying to each has long been in vogue abroad. More 
than thirty years ago the flUilous Lea Adickea in Frankfort 
divided the city into various sections, industrial, mercantile, 

1 Tbe praettoe of llf'BDtlnr e:r:emptlon from ta:a:M durlq a deel.gnated term 
of Je&rl, •• a mea011 of aecurlnr new lndutrlea, bu been common In 
American cltlNt but It baa often bftn abuaed and la now lD ID&Il7 euea for
biddMl. Ezemptiona d.W.Ued to encourap the atartinr of new In ·-
are not DecNaarlb obJectionable, but the praetlce of ualna e:n ~ b 

1
(rom .: 

tau. aa a meana of dral\·lnl' lnduatrlee &WQ' from other , ill\ hl.aJH7 
.o. There b .. bwn much dlaruulon, In l"et'ent Jean., t~rninl' the d•-
alrabltit1 of temporarily exemptlq from tuatlo11 all ll•w6- mootrooted 
dwtUlnn lD COl'lmuDiti~ wbere tbe boualDC problem i. · nl'tl\e .... .N•w Yortt 
Clt7"1 Ul"'rl•nce ID thla dlreetioo bu been IDterealin;",~ \~ ~ltpli6caat. flee 
Chap. XXXVI. 
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residential, and mixed.' The successful working of this plan soon 
led to its adoption elsewhere, and in recent years its underlying 
principles have been gaining acceptance in America. The pur
pose of zoning is to set apart various sections of the city for 

Ita designated uses, applying different regulations to each. Certain Purpose. 
areas in the city, being particularly adapted for industrial and 
mercantile development, are reserved for such use exclusively. 
Restrictions as to the height, bulk, and construction of buildings 
are framed in keeping with this action. Other zones are desig
nated as residential in character and the buildings therein erected 
must conform to a different set of regulations. Some cities have 
gone so far as to confine certain residential districts to,one-family 
houses, segregating apartment buildings and tenements into an
other zone. In a fully-zoned city there may be, accordingly, four 
or five types of segregation-industrial, industrial-mercantile, 
residential in the wider sense (including apartment houses), and 
residential with a restriction to single dwellings. The rules re-

B lating to maximum height, bulk, type of construction,- and set
' back from the street are differentiated for each zone.• 

Its Advon- The zoning system creates, protects, and accentuates the in-
tares. dividuality of each district. It greatly simplifies problemsof 

stre~~~~~~~~.!'~_lld li~hting, as well as those of policing, and 
of protecting property from fire. Adequate provision for s_c_I}_QQis 
al:'~l~!l!oun_~s)s also made easier when industrial, mercantile, 
and residence areas are segregated. A section which is half 

• residential and half industrial always presents the most pefPl~xing 
of administrative problems. Zoning also gives stability to land 
values by preventing the intrusion of one type of building into the · 
territory of others. The erectiQn _of a factory, a gas tank, a public 
garage, or some other objectionable structure in an essentially 
residential area is invariably a prelude to falling values and some
times to the ultimate blighting of tlie immediate neighborhood. 

Zoning has been criticised as undemocratic. Its critics assert 
that the policy tends to segregate the well-to-do in one part of 

r 

' Tho 10nlng Idea waa put .forth fifty :fears ago by the German city 
planner, Baumeister; it was firat applied in Frankfort in 1884. The Le• 
Adiokel, which greatly extended the plan, was adopted in 1891. The English 
Town Planning Act of 1909 incorporated ita principles. 

• A clear and comprehensive explanation of the whole matter may be found 
in E. M. Bassett's Zoning, issued as a supplement to the Natiorual Mu-
nicipal Rsvieu>, VoL IX, pp. 815-341 (May, 1920). 
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the city and the industrial workers in another. This, in the long Jo ZoniDc 
. . 't bl . I 't b t ' 't Objec-run, IS mevJ a e 1n any arge commuDJ y, u IS I an un- •ttonableiD 

desirable arrangement provided the sections occupied by the I!'::e~!teo 
workers are as attractive as th.!_~~~~J'S? That is what zoning ~~? 
attempts to make tllem. :sylteeping industries out of all resi-
dential regions it shows equal favor to all. People of all classes 
prefer to live in homogeneous neighborhoods, and nothing is 
gained by mixing different elements against their own preference. 
Zoning aims to secure a measure of orderliness in tlie-clty:-'fbe 
individual insists upon orderliness in his home, shop, or factory; 
why should he object to it in his community? In a word 
the purpose of zoning is to put all the available land to its 
most appropriate uses, and to preaerve it for such uses ex
clusively.' 

One of the most persistent offenders against the good taste The Recu

of the American community is the flamboyant billboard which tM~ 
greets the eye at every turn. From almost every vacant Jot, from 
the roofs of buildings, from walls, and from fences these monstros-
ities of wood and paper cry out their wares to the passer-by. 
Numerous cities, finding their parks, boulevards, and residential 
streets defaced by these billboards, have endeavored to find some 
way of abating the nuisance. In Europe they have been tolerably 
successful in their efforts to keep this form of advertising within 
designated bounds; but in the United States there are serious 
legal obstacles in the way. Billboards cannot be suppressed or 
restrained because they happen to be unsightly. Mere unsightli-
ne,s does not constitute a sound reason for depriving any man 
of his property-at least the courts have thus far held that it 
does not. Billboards may, however, be subjected to reasonable 
restriction in the interest of the public safety or public morals; 
they may be forbidden in residential districts unless certain con-
ditions are met; and they may be subjected to reasonable taxation. 
But the taxing power must not be used as a roundabout method 
of suppressing them. There are some indications that the courts 
are gredually becoming disposed to take a leas lenient attitude 
towards the billboards; before many years they may concede 

'For a furthn diat'uuton He Ro'Mrt R. Whitten, "The Zonlq of ReU-
d•n.,. S..tlon1," In Pro_d...,t of f .. !'o11n N a«ottGG C...,,......,. .,. Citll 
p.._;,.. (111181, pp. 8~ and Herbert 8. Swan, "lndwotrial ~ Ia 
Practice, • In lbi4., pp. <lT • Tl. 
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the point that things which outrage the eye are nuisances as well 
as things which offend the ears or the nose. The suppression of 
noises and smells, though usually upheld on the theory of "pro
tecting the public health," has in fact very little to do with 
health. -The shrieking whistle and the oderiferous slaughter
house are suppressed because they interfere with the community's 
peace of mind and convenience--that is all. Therein they differ 
from the flaming billboard in measure only.• 

There is a fourth phase of city planning, which, despite its 
great importance, has thus far received altogether too little 
attention. Some city planners maintain that it does not come 
within their field at all. It may be called, for the want of a 
better name, the sociological branch of the subject. It is some
times argued that since the ultimate purpose of city planning is 
to promote the social welfare, no real beginning ought to be made 
on a comprehensive plan until the social needs of the community 
have been studied and determined; in other words, that the social 

1 
survey should precede the physical. No matter how well-planned 
the means of circulation and public buildings may be, no matter 
how effectively the development of private property may be regu
lated, a community cannot claim to be well-planned in the 
broader sense of the term unless an adequate amount of attention 
has been bestowed upon the social and economic environment in 
which its people live. The preservation of the home and of home 
life, the encouragement of wholesome recreation, the general 
diffusion of education, the improvement of relations between- em
ployers and employed, the development of an active interest in 
public affair&-all these things are essential features in any· 
comprehensive plan of civic betterment. Laws and ordinances 
need to be straightened as well as st~ets. Oppression, inj1o1stice, 
and misery may be rampant in a community whose avenues and 
public buildings are pointed to with justifiable satisfaction. Hu
man happiness does not altogether depend on physical conven
ience. Even a garden city may be saturated with discontent. 

s On the subject matter of the foregoing paragraph, reference should be 
made to three important judicial decisions : St. Louis Gunning Advertisiur 
Co. 11. City of St. Louis, 235 Mi8aouri, 99 (1911) ; Thomas CuSBck Co. 11. 

Chicago, 108 NortAeaal.,.,. R"fJort..-, 340 (1914) ; and Churchill "· Collector 
of Internal Revenue, 14 Otlicial Gaeelle, P. I., 383 (1916). There is a 
good chapter on the subject in H. L. McBain, America11 Citv Progres. Gttd 
tAe LatD (New York, 1918), pp. 58-91. 
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The ideal of the city beautiful geta little response from the man 
who is walking its streets, out of work, not knowing where his 
next meal is to come from. So city planning must deal with 
people as well as with things, with the daily life of the people, 
and particularly with the problem of promoting social and 
economic justice. How it may best do this is a large subject. 
Whole books have been written about it and innumerable methods 
suggested.• 

The financial aspects of city planning are often relegated to Plannlnr 
a postscript; but they ought not to be, for no project of physical ~~aneeo. 
or social reconstruction can be carried into effect without money. 
Indeed the chief problem, very often, is the problem of finding 
the money. Tax limits, debt limits, and other legal obstacles 
stand in the way. Cities usually pay the cost of phY,sical recon
struction out of the general tax-levy, or by laying special asseBB-
ments, or by borrowing, or by a combination of all three methods. 
But as matters now stand in most American cities it is often im
practicable to undertake any large civic improvement without 
first clearing the way by the acquisition of new financial powers. 
City planning is not likely to make proper headway until there ia 
some reconstruction of municipal finance. New sources of revenue 
must be found, tax limits lifted, debt limits raised, restrictions 
upon the levy of special assessments removed.' No well-managed 
busineBB concern ever embarks upon schemes of expansion or re
organization without first making sure that the money is in sight. 
Cities must do the same; financial planning is an essential pre
liminary. And it is one of the most difficult phases of the subject, • 
which may be the reason why most writers on city planning 
ignore it. • 

The experience of American cities during the past twenty years o.tt1111 
would seem to indicate that, in order to get definite results from f!~!{.1 planning projects, certain things must be done and certain other PI : 

things avoided. By a sustained campaign of education through 
the newspapers, through the distribution of pamphlets, through 1. What 
the motion picture houses, and through leBSons in the public to Do. 
echools the Pssential features of the plan must be stamped on the 
minds of the whole people. ·chicago's publicity methods have 
been more logical, more persistent, more systematic, and hence 

• Some of thom ""' dlocullllld In Ohoptera XXXlll and 'XXXVII. 
1 Fw a dlocuoolon of new oou"*' of elt:J rennue, - Chap. XLllL 
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more successful than those of any other large city ,1 By contrast 
it can easily be shown that inadequate promotion and publicity 
have been chiefly responsible for the failure of city planners to 
get favorable action in a dozen instances where the task ought 
not to have been so difficult as in Chicago. 

2. What to Two things are particularly to be avoided in connection with 
Avoid. 

I city planning. The first is an alliance with the real estate inter-
ests, or, indeed, with any single class in the community. The 
voters will not rally to the support of any plan in which they 
detect the flavor of private avarice. The second thing to be 
avoided is over-ambition Too extensive a project is apt to fail 
by reason of its own bulk. The people become alarmed at the 
expense involved. It is far better to be content with a little at a. 
time. 

I deale and -;'"'""'FI -rom the nature of things the city planner's ideals are always 
Obstacles. b d b f ' d f h' h' His h · t oun to e ar m a vance o IS ac 1evements. c ar10 

is hitched to a star. The Philistines call him a dreamer, a 
visionary. His imagination romps over miles, while civic re
construction proceeds by inches. With pencil and alidade he 
pictures the city as he would like it to be, but which it cannot 
be for generations to come. Paper projects are easy to outline, 
but transforming them into realities is a different matter. No 
sensible man or woman, however, expects to recreate the Ameri
can city overnight. It is merely a 'question of keeping the current 
of city progress headed in the right direction and eventually 
the goal will be reached. It is often.made a reproach to the city 
planning enthusiasts that they start ·surveys, send out question
naires, make elaborate projects, prepare voluminous reports witli 
fine drawings and pictures, hold conferences, deliver speeches at 
board of trade banquets, and do everYthing but get the job done. 
But even if this is true, it does not represent a waste of energy; 
it is part of that long campaign ~f education which must be 
finished before the people can be brought to appreciate what city 
planning means. 

'lohn Nolen, "Getting Action in City Planning, Right and Wrong Meth
ods" in Pn>086tliftgo of the Thirteenth Annual Conference on Cit;r Planning 
(1921). 
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CHAPTER XXVII 

STREETS 

The streets of the city have been likened to the bones ~Jee 
human body in that they determine physical frame and contour. 
They have also been called the city's arteries, the channels through 
which the life blood of trade and traffic pulsates. Both analogies 
are suggestive. The street plan of the city determines the con-

,_:· figuration of its growth and development, including the general 
uniformity or variety of private structures. The street itself 
is a far more vital channel of circulation than one would assume 
from a glance at its surface. It is not only the pathway of 
pedestrian and vehicular traffic but the sluiceway through which 
all the public utilities are carried-subways, water-mains, sewer 
pipes, gas pipes, wire conduits and the rest. Nearly all the 
physical aspects of municipal administration are in some way 
or other related to the public thoroughfares, and it is for this 
reason that the fundamental importance of street planning, street 
construction, and street maintenance can hardly be exaggerated. 
In the modem city one-third or more of all the land area is 
dedicated to street use. 

A history of highways would be nothing leSB than a history of 
civilization. By its roads the progress of a nation can be judged. 
Primitive man had no roads and no use for them. His aim was 
to keep away from tribes of other men; he had no desire to 
facilitate contact with strangers. But as communities grew and 
men felt safer, paths of communication were opened; the patha 
became roadways, and with the growth of urban settlements the 
roadways became city streets. 1! Even in cities, however, the streets 
were not, at the outset, arteries of trade and traffic. They were 
narrow, often impaSBBble to vehicles, • and served chiefly as a 
means of getting into and out of the shops and housea.l While 
·the Athenians built some traffic thoroughfares, ,notably. to the 
Pii'IJ)us, the Romans were the first to embark upon the systematic 
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program of overland trade-route construction. Their motives 
were both commercial and military, the latter often predominat
ing. Passable roads facilitated the rapid movement and mobili
zation of troops. But the Romans did better work in their 
provinces than at home. Wide and well-planned thoroughfares 
were built up and down the Italian peninsula, through Gaul, 
Spain and Britain at a time when the streets of the Eternal 
City remained for the most part inadequate, congested, badly 
paved, and iii-kept. Not more than ten per cent of the city's 
area was allotted for streets, as compared with nearly three 
times as much in the Rome of today. 

The hackneyed boast that the Romans taught the world the 
value of highways, and how to build them, needs a good deal of 
qualification. Splendid examples of road construction were given 
to Western Europe in the days of the C:esars, but the lessons 
inculcated by Rome in this as in other fields of public administra
tion were entirely lost upon the world for more than ten centuries. 
The roads and streets of medimval Europe could hardly have 
been worse designed, worse constructed, or worse kept, if Rome 
had never existed. The Romans, even before the beginning of 
the Christian era, built highways of solid masonry, laid with 
cement mortar. No such roads, or anything akin to them, were 
constructed in any part of Europe during the long interval be
tween the fall of the Roman Empire and the middle of the six
teenth century. In 1556 a roadway of broken stone, with a surface 
fifteen feet in width, was built froi!l Paris to Orleans, but the 
precedent was not followed elsewhere. Cobblestone pavements 
began to appear in some of the larger cities about this time;· 
macadam construction did not come in until the first quarter of 

~
e nineteenth century. [the s~ience of roadmaking and street 

aving, as we understanq it today, i8 almost wholly the product 
f the last hundred years~ It deriveS practically nothing from the 

Greeks, Romans, or any other,people of pre-modem times. The 
materials of modem street' construction-macadam, telford, 
asphalt, bitulithic, wood blocks, concrete,-have all come into use 
since 1800 and most of them since 1850. The methods of con
struction, moreover, are almost entirely the product of the same 
short period. 'streets are as old as the oldest community; but 

I street-making as an art is the product of the nineteenth and 
twentieth centuries.' 
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l What makes a good street? The test of a good street is the 
efficiency with which it fulfils the functions required of it. These 
functions differ from one street to another, or, to put it more 
accurately, the emphasis placed upon the various functions may, 
and often does, differ. The first function of a st- is to afford 
the ljg!lt, lif, and BC.£!lSS needed by abutting buildings; the second 
is to carry traffic on its surface. But every street also renders 
other servi~es, which, although they are called secondary, are 
nevertheless important, such as providing subterranean channels 
for various public utilities, carriers for surplus rainfall, play
grounds for children where nothing else is available, and places 
of exercise or recreation for persons of all ages. It ~·obvious, 
of course, that not all streets are subject to the same demands 
along these various lines, and that what constitutes a good street 
under certain conditions of location and use might constitute a 
very poor one under different circumstances. 

For this reason there is no field of municipal administration in 
which generalizations are more difficult and dangerous than in the 
department of highways. Some streets are straight and properly 
so; but not all streets are, or ought to be, of this character. Some 
streets are subjected to heaVy traffic, some to light traffic; and 
some to a combination of the two. Some serve jjjjljjjirri•l dis
tricts, some mercontilc or residential, or a inixtur~!JJOth. Some 
are main or orterial thoroughfares, routes of through traffic; 
others are used for neighborhood circulation only. If one were 
attempting to make an elaborate classification of city streets, 
there would be no limit to the possibilities, for there are almost 
as many types as there are streets themselves. No two streets, 
even in the snme community, are exactly alike; each has its own 
particular characteristics, needs, problems, and individuality. 
Some, indeed, have a great deal of individuality while others 
have none at all. Almost every question relating to street ad
ministration, therefore, must be decided on its individual merits. 
The !oration of a new street, its design, its width, its relative 

"apportionment of space to roadway and sidewalk, its planting, its 
fixture&-all are determinable by a study of local conditions and 
not by any rule-of-thumb. This does not mean, of course, that 
each street bears no relation to other streets; on the contrary, all 
city streets are to be a greater or less degree interrelated. But 
insofar as they have varying functions and purposes they require 
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I 
varying treatment. This ought to be a commonplace, yet it is 
not unusual to hear people say that such-and-such is the ideal 
form of street layout 1 or the proper minimum width for all 
streets, or that this-or-that is the best type of pavement, or tho 

· best type of sidewalk, or the best method of street lighting. 
Now while it is true that no two streets are exactly alike, it 

is also true that many of them are sufficiently alike to be grouped 
into classes. This classification may be made on a basis of 
traffic, or of surroundings, or of both combined. In popular 

. parlance such classifications are freely made; we speak of down-
.~ ·t;).:"?~-.t,t.o~ streets, business streets, residential streets, side streets, team
r" ing streets, main streets, cross-streets, and so on. But whatever 

the classification we use it ought to be elastic,· for many streets 
will stand on the border line between the classes. With the 
groWth and expansion of the community, moreover, a street may 
pass from one class to another. Everyone has seen residential 
streets gradually transformed into business thoroughfares, some
times within the space of a very few years.• In general, however, 
the streets of a large city represent at least seven or eight dis
tinct types, each presenting special problems and requirements. 
These various types may be grouped and briefly described as 
follows: 

I. Secondary Streets 
(a) Alleys, lanes, courts, and passageways. These 

subsidiaries are the simplest of all, being restricted to a 
single function, that of providing for a small amolliit of 
pedestrian traffic or for use by· delivery wagons, garbage ."-·•· 
collectors and the like. They present no serious problems 

I as regards paving, maintenance, cleaning, or lighting. Very 
often they are "private ways," maintained by the owners of 
abutting property. • 

a uThe ideal system of streets worked out by modern city planners is one 
resembling the web of a spider." H. M. Pollock and W. S. Morgan, Modem 
ClUe• (New York, 1913), p. 33. 

• The transformation usually begins at the corners, with the establish .. 
ment of a neighborhood grocer.Y.. drug store, newsstand, and so forth. Thea 
other types of retail business come in, one after another, edging the house--'\ 
holders out of the way. One of the alma of ooning (aee pp. 91-93) is to '• 
prevent this mixing of shops and dwellings. ---. . : 

• The signs unangerous passing" or "Pass at yOUT own risk," ivhlch. 
are often posted at the entrance to those private alleyways do not m~·. 
of course that the alley is in fact dangerous for traffic. They. are mereU-
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:,.~ ·' · (b) Parkways, esplanades, boulevards, and drives. These 

are used for pleasure d'rlving only and almost exclusively by 
motor cars. To some extent they may serve aa through
traffic arteries, but that is not their main purpose. Heavy 
vehicles are often excluded. Thoroughfares of this type 
usually require no sidewalks; they are planned with the 
strong emphasis on msthetio considerations and hence are 
rarely straight. The problem of paving, cleaning, and light
ing them is relatively simple. 

(c) Minor or aide streets in strictly residential districts. 
There are more of these highways than all other city thor
oughfares combined. Traffic upon them is strictly local, and 
neither heavy nor congested at any time. They need not 
be wide, or heavily paved, or brilliantly lighted. 

ll. Primary Streeta 
(d) Main streets in residential districts. ·These are the 

highways on which retail business first begins to encroach; 
often they assume a half-residential, half-mercantile aspect. 
Traffic upon them is highly diversified; part of it is cross-cit.. 
or through-traffic, and part of it is local. It includes botlr 
heavy and light traffic, some of it is rapid and some slow
moving. Trucks, passenger cars, horse-driven 'Vehicles, and 
street cars may aU use such streets at the same time. There 
ia probably less uniformity among streets in this class than 
in any other. The problems of construction and maintenance 
are therefore more complicated than in the case of minor 

. residential streets. 
(e) Retail business streets. In every city, however 

modest ita dimensions, there is at least one street of this sort, 
one "main street," and in large communities there may be 
several of them. It is here that congestion of traffic first 
shows itself, this congestion being due in the first instance to 
the use made of retail business streets, on both sides, for the 
parking of cars. Not uncommonly these streets are among 
the oldest in the city, and none too wide for traffic without 
parking privileges. Wide sidewalks are needed by the throng 
of shoppers in retail areas, and after two Jines of parked 

loUmatiOIIO to tho public tbat tho OWiltN UlUmO DO "'labWtJ for A117 
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cars are set next the curb there is rarely enough space left 
for the widely diversified traffic which flows into streets of 
this character. Hence the problem of regulating and ex
pediting traffic is sometimes more difficult than any problem 
connected with paving or lighting. It is on the retail business 
streets that the absence of planning has made itself most 
conspicuously and most severely felt. 

{f) Streets in the vicinity of docks and freight terminals, 
·or in the industrial {factory) section, or in the wholesale 
and market districts. These thoroughfares are highly spe
cia!Ued in their use and fundamental in their importance 
to the life of the community. A steady strain is put upon 
their surfaces by heavily-laden vehicles, so that even the 
most durable pavements have difficulty in standing up under 
it. The problem of keeping such streets clean, especially 
in wet weather, is also one which presents great difficulty. 
Although the number of vehicles using these streets is not 
relatively large the congestion is often acute. This is be
cause so much of the traffic is slow-moving and because 
large portions of the street surface is taken up by trucks 
backed up to the curb for loading and unloading.' Obviously 
very little street space need be allotted to sidewalks. Street 
lighting becomes no problem here for the reason that these 
thoroughfares are almost deserted by night. 

(g) Streets in the financial and office districts. These, 
like the streets in the wholesale. and shipping sections,. are 
almost wholly used in the day hours. The street conges
tion in the financial and office areas of a large city is 
due chiefly to the great con~entrstion of persons afoot and 
not to the presence of heavy or slow-moving vehicles. A 
single great office-building may ~helter many hundred indi
viduals during the working hours of the day. The main 
problem in such streets is to provide adequate sidewalk space 
for pedestrians and to prevent the street surface from _be
coming too noisy. 

{h) Arterial streets or main channels of through traffic, 
whatever the nature of the district they traverse. In every 

11 A row of such trucb will take up about fourteen feet of roadwa,y. 
Lined along both sides they leave only twelve feet for moving traffic iD the 
center of a forty-foot thoroughfare. 
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community there are certain streets which carry on the 
bulk of the traffic passing through the city on its way to 
somewhere else. These are trunk thoroughfares, usually 
linked up with the county or state highway system. They 
may be either residential or business streets fr~¥D the stand
point of what llanks them; their outetanding ~aracteristic 
is the almost continuous stream of trucks and cars which 
moves through them as rapidly as the speed-limit permits. 
Some streete of this type carry many hundred cars per 
hour, especially at certain busy periods of the day. Certain 
of them are heavily congested during the morning hours 
when people are coming in from suburban homes to their 
shops and offices and again in the late afternoon when this 
llow of traffic is reversed. At other hours there may be 
little traffic at all: These trunk thoroughfares have not; 
usually been planned as such; they are merely streets which 
cross-city traffic has happened to select because they afford 
direct routes. Very often the added burden resulte in acute 
congestion. Whether as regards paving, lighting, or the reg
ulation of traffic these streete are usually the most difficult 
to deal with satisfactorily. 

It is not to be inferred from the foregoing outline that streets 
can be picked up bodily and set down into one or other of these 
classes. Some tity highways are impossible to classify in this or 
any other way. Sometimes a long street changes character dur
ing its course, passing successively through residential, industrial, 
and' mercantile districte, and serving over certain stretches as a 
thorough-traffic highway. Obviously it cannot change width, 
type of pavement, and equipment at these intervals. The great 
majority of streete are of a single, easily-recognizable type and 
it is desirable that certain general lines of policy, applying flex
ibly to each class of strcete, should be formulated by the author
ities in the interest of the city as a whole. Otherwise the decision 
of all questions relating to the design, width, construction, pav
ing, cleaning, and lighting of individual streets is likely to be 
governed by the preferences or caprice of the neighboring prop
erty owners without reference to considerations of general utility. 
If every such neighborhood's demands were accedtd to, even the 
I!Dlallcst side-street would be paved with asphalt or bitulithio 
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(at six dollars per square yard) and lighted with clusters of 
nitrogen lamps set on hand-wrought iron posts. Many mistakes 
in street administration are traceable to the habit of trying to 
give every group of property owners what they petition for, un
mindful of the fact that streets belong to the whole city and are 
for the use of the whole people. A settled policy applying to all 
streets of the same or nearly the same type serves the ends 
of economy, and in the long run is in the best interest of everyone 
concerned. 

The width of a street is perhaps the most important of all 
factors in determining its usefulness.' This does not mean, 
however, that wide streets are always preferable to narrow ones, 
or that in planning a new community one need never be afraid 
of providing too much street space. Wide streets have their 
advantages, of course; they look imposing and when properly 
cared for enhance the general attractiveness of the neighbor
hood. But street planners are prone to forget that every inch 
of street space involves a continuing cost. The entire ,street area, 
whatever it is, must be kept in repair, cleaned, and lighted. Any
thing beyond what is actually needed, therefore, commits the 
city to a waste perpetually. Many new American communities, 
especially in the western portions of the colllltry, have devoted 
too much space to streets. • The cost of maintaining them has 
become so great a burden that they are not kept properly paved, 

1 In the average man'a mind there is some confusion as to what the 
"width of a 1treet" means. There are three senses in wbicb the phrase 
may be used ; it may refer to the roadway from curb to curb, or to the 
apace occupied by both roadway and sidewalks, or to the area from the 
buildings on one aide to the buildings on the other, thus including the set .. ' 
back. There are three lines to be fixed in laying out a street, the curb line, 
the property line, an(j the building line. Strictly epeaking, tbe "width of a 
street" extenda from property line to prOperty line, and thus includes the . 
epace owned by the city. Public ownership goes only to the property line 
although the private owner may be restricted from erecting any building 
within a certain distance of it. Set-backs, by the way, are usually de
termined when the street is planned and the building lots offered for sale. 
They may be established by ordinance or may be inserted iD the original 
deeds. The maximum height or bulk of the buildings may be aimilarJy 
restricted. In new residential sections there are, quite often, restrictione 
upon the minimnm cost of the houses to be erected. These reatrictiOilS are 
created in the original deeds, not by ordinance, and usually hold for a 
designated term of years. 

1 Some of the world's finest streets are leas than one hundred feet iD 
width and a few are a rood deal IOBB. The Avenue de !'Opera and tho 
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cleaned or lighted. Unduly wide streets in small cities are white 
elephants as the taxpayers have discovered. 

Streets should be planned with a sense of proportion. Minor 
residential streets ought to be relatively narrow, not more than 
thirty-two feet from curb to curb. That is width enough for 
ali the traffic using theiil;the general attractiveness of such 
streets is often impaired by making' them any wider. If it is 
desired to make additional provision for light and air, this can 
be done by establishing set-backs. The owner, not the city, then 
takes care of the vacant plot in front of his house and as a rule 
he will not leave it neglected. But retail busineBB streets and 
arterial thoroughfare& must be broader if they are to serve their 
purposes satisfactorily. Provision should be made for the park
ing of motor cars, and for the location· of surface tracks when 
neceBBary, likewise for aidewalks of more than the usual width. 
In connection with parking it is well to remember that in retail 
districts cars may be parked sidewise or diagonally to the curb, 
taking from seven to ten feet of street space, but in wholesale 
and shipping districts the trucks must stand at right angles to 
the curb and occupy fourteen to eighteen feet. 

Thera is, therefore, and can be no ideal width for all streets. 
. As well might one argue that all the rooms of a house should 
. be of the same dimensions. The size of a room depends on the 

use one proposes to make of it. The function of a street is to 
render public service, inter alia as a channel of traffic. The 
amount of traffic may vary, from one thoroughfare to another, as 
much as fifty or a hundredfold. The problem is one of adjust
ing width to needs, present and prospective. As between planning 
~ street which is unduly wide, and one that is too narrow, the 
former is, of course, the leBB serious mishap; but errors in either 
direction can be avoided by the exercise of care and intelligence. 
The area devoted to streets in both European and most American 
cities is ample, and more than ample, if it were only better dis
tributed. 

Until recent years the surveying of streets in American cities 
was influrnred by that passion for symmetry and uniformity 
whirh is rharacteristic of so many things in American life. 

Q,.nd Boulovarda In Parla have a width of nlnety-elcht f .. t from property· 
Uno to pnt-~llot : Pl..,.dllb' Ill London Ia only •venty-llva feet wide, and 
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Round figures were invariably used-forty, fifty, sixty, eighty, 
or a hundred feet. Whole areas were laid out in many com
munities with every avenue eighty feet wide and every cross 
street forty or sixty feet. Everything went in round numbers, 
multiples of ten. The same is true of sidewalk widths. Some 
cities have followed the general rule that one-fifth of the street 
width must be reserved for sidewalks, whether the thoroughfare 
be wide or narrow, and irrespective of its use. In the wholesale 
district one may find twenty trucks for one pedestrian; in the 
tenement district twenty pedestrians for one truck. Hence the 
bestowal of a moment's reflection on this matter will indicate that 
roadway widths. should not be fixed uniformly but in terms of 
traffic zones, in multiples of whatever space a line of vehicles 
requires. 

Street traffic, when it becomes dense, tends to move in streams. 
Two streams of it move in opposite directions, each keeping to 
the right. Each requires for free passage a zone about nine feet 
in width. A line of cars parked sidewise to the curb takes about 
seven feet. In order to obtain, therefore, convenient space for 
pa.•ked vehicles on both sides of a street and adequate facilities 
for two streams of traffic as well, the roadway must be thirty
two feet in width from curb to curb. Anything less than this 
involves a restriction of parking privileges or a serious interfer
ence with the free flow of vehicular traffic. Add the sidewalk 
space, say twelve or fourteen feet, and you have forty-four to 
forty-six feet as the minimum satisfactory width for any street. 
If a wider highway, affording room' .for more than two streams 
of traffic, is desired, there is no halting place between thirty-two 
and fifty feet of paved surface. A street car track requires a 
free zone of ten feet (a littie ·more in the case of interurban 
lines with long and heavy cars);· a double-track route takes 
twenty feet of roadway. Tracks in 'the downtown sections have 
often been placed on streets where they leave less than nine feet 
on either side. This means that vehicles must encroach on the 
track-space, which slows down the street cars and other traffic 
as well. Elevated structures, supported on steel pillars, are a 
great obstacle to the free flow of street circulation, even on rela
tively wide thoroull:hfares. Most of the downtown streets in 
American cities are overloaded, and relief from congestion can 
only be had by diverting traffic from their surfaces. Widening is 



STREETS 109 

often out of the question because of the heavy cost involved.' 
In the outlying districts, on the other hand, there is a surplus of 
street space which represents many millions in value. 

The proper determination of width is a matter of careful cal
culation based upon the present and prospective needs of a 
particular street. First it is necessary to fix upon the approxi
mate width of the roadway, from curb to curb. This will depend 
upon the number of traffic zones desired, but will also take into 
account the space needed by street cars and for the parking 
of vehicles. Then comes the allotment of appropriate space for 
tree planting or boulevarding, and for sidewalks. The proper 
distribution of area as between roadway and sidewalk dependa 
upon the character of the street; in retail shopping districts 
much wider sidewalks are needed than in residential sections. 
Aa a matter of fact the distribution has usually been the result 
of following some fixed percentage rule and hence on many streets 
is not in keeping with the actual requirements at all. Finally 
comes the question of set-backs. Should buildings he permitted 
to stand flush with the sidewalks or should they be required 
to keep a specified distance back? Here, again, the answer de
pends upon the nature of the street. Set-backs are highly unde
sirable in the shipping, wholesale, office, or retail districts; they 
involve a wastage of valuable building space, are inconvenient, 
and serve no ~sthetio purpose. But in residential areas they go 
far to enhance the attractiveness of the entire thoroughfare. 

The usefulness, as well as the attractiveness, of a street may 
he seriously impaired by a failure to keep it reasonably free from 
impedimenta of various sorts. This is particularly true of down
town areas where trolley poles, lamp posts, hydrants, letter 
boxes, fire-alarm boxes, and other instrumentalities of public 
service encroach on the sidewalk space. Private encroachments 
on the street space are also commo~how windows which jut 
out into the sidewalk zone, clocks and other advertising devices, 
bulkheads erected during building operations, fruit and flower 
stands, news-standa and what not. On a busy retail street it can 
usually be demonstrated by actual investigation that the full 
traffic capacity of the sidewalk space is reduced by from twenty 

'Att .. tloo ma:y be <ailed to Neloon P. Lewla'o dloewoaloo of thla topic 
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to thirty per cent by these various usurpations. The contribu
tion to unsightliness made by the network of wires, signs, bill
boards, and other projections needs no comment. The continual 
tearing-up of streets in connection with the relaying or repair 
of water·mains, sewer pipes, gas pipes, and wire conduits is also 
an important factor in detracting from the utility of traffic 

I 
thoroughfares. Good street management should devote some of 
its attention to keeping the streets reasonably clear of these 
various obstructions. 

Apart from good planning, appropriate width, freedom from 
obstructions, and the proper distribution of the space be
tween roadway and sidewalk, the most important factors in 
determining the usefulness of a street are its grading and pave
ment. The gradient. should be about level when practicable, but 
it can seldom be made so without exorbitant outlay. The physi
cal configuration of a city may require that many streets shall 
run up and down hill; but steep grades are always a detriment, 
particularly in the business districts where traffic is heavY. The 
question whether it is best to follow the topographical contour 
or to spend a large sum in cutting through a hill is sometimes 
very difficult to answer, for much depends upon the amount aiid 
nature of the traffic which will use the street after it has been 
completed. ' • 

In determining the type of pavement which is most appro
priate for any given street there are many things to be considered. 
Here, also, the amount and natilre of the traffic are usually the 
most important considerations, but the character of the neigh
borhood must also be taken into account. Other thing• being 
equal, or nearly equal, it is entirely proper that the desires of 
the abutting owners should be respected, for they pay the bills, 
or, at any rate, a considerable pait of them. There is little 
danger on this score, however, so !mig as the owners are agreed 
among themselves. It too often happens, indeed, that the whims 
of those who own or occupy property on a city street are allowed 
greater weight in the selection of the pavement than are the 
expert opinions of the engineers in the street department. The 
result is that some highly unsuitable pavements have been laid 
in various parts of all the larger American cities and have pre
maturely broken down under heavY traffic. An even more sin
ister .influence is that of the paving contractor who has somQ 
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special brand of pavement to sell and who is often able, through 
his hold upon councilmen or other city officials, to dictate what 
shall be laid. It is for this reason that Philadelphia, for example, 
bas wasted very large sums in putting light pavement upon heavy 
traffic streets. 

There is no such thing as an ideal pavement, the best under all 
conditions of wear. What is admirably adapted for use on one 
thoroughfare may be a misfit for another near by. Six or seven 
different types of pavement are now being used in European and 
American cities, including granite blocks, cement, concrete, 
wooden blocks, brick, asphalt in various combinations, and ma
cadam. Each material has its merits and defects. One stands 
up well under heavy loads, but is expensive, noisy, and hard to 
keep clean. Another is cheaper, and more attractive in appear
ance, but suitable for iight traffic only. A third is out of the 
question on hilly streets, being too slippery in wet weather. 
Climatic conditions must also be taken 'into· account in deter
mining the relative durability of the different types, inasmuch 
as frost works greater havoc witlj some forms of pavement than 
with others. If someone would only invent a durable, smooth, 
cheap, noiseless, clean, attractive pavement, he would be a public 
benefactor and win a kingly crown at the bands of highway 
e~gineers; but no such boon is as yet in sight. So cities must 
continue to wrestle with the problem of selecting, from among the 
available types, the one which appears to have the preponderance 
of merit for use in each individual case. In some instances every
thiQg else must be sacrificed to durability; in others, owing to 
the absence of heavy traffic, this is not a consideration of prime 
importance. A careful study of the essentials will generally 
narrow the choice to one or two materials. 

The initial cost of a pavement is always a matter of great 
practical consequence. No matter how desirable a paving ma
terial may be it cannot be used if the expense is too great for 
the city or for the neighboring property owners to bear. Recom
mendations of engineers have often been rejected on the score 
of cost. The practical question is not what is best at any price 
but what is best within the limit of the funds available. Costs, 
moreover, dift't>r from place to place, depending upon proximity 
to materials or facilities for water transportation. The same type 
of pavement may cost a good deal more (or less) in Omaha than 
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in New Odeans. Estimates must be based upon local conditions. 
In general, however, the cheapest type of pavement is macadam. 
Sheet asphalt and concrete always cost more. Pavements 
of brick, wooden blocks, and granite blocks are usually more 
expensive still. All this is not a very definite statement of the 
financial factors involved, yet it would serve no useful purpose 
here to insert a table of comparative costs per square yard of 
each pavement today. Such figures would be misleading be
cause, if based upon costs in one city, they would not hold 
good in another; if calculated upon the price of materials and 
labor today, they might not be applicable tomorrow.1 

The life of a pavement, its durability, is determined not only 
by the materials and workmanship but by the quantity and 
nature of the traffic passing over it, by climatic conditions, and 
by the promptness with which necessary repairs are made. The 
diversion of heavy traffic from its customary channels to some 
other street, even for a few weeks during the re-laying of a water
main, will sometimes cause more wear than would ordinarily 
take place in several years. If holes, moreover, and ruts are 
allowed to remain unattended to for any length of time, especially 
during rainy weather, the break-down of a pavement is greatlY' 
hastened. Granite blocks, by common consent, make the most 
durable of all pavements under the strain of heavy use, but con
crete pavements and wood blocks set on a concrete base have both 
demonstrated wearing qualities of a high order. The durability 
of a concrete roadway is yet to be- fully determined; mueh de
pends, of course, on its thickneSs and on the quality of 
the concrete used. The severity of climatic changes is also an 
important factor in determining the stability of all concrete con
struction. 

A very important factor in deten:pining the life of a pavement 
is the nature of the foundation on which it is laid. Highway 
engineers realize that before any form of pavement is put down 
the base upon which it is to rest should be thoroughly graded 
and compacted. Then a foundation of broken stone or con
crete should be installed and crowned ready for whatever form 
of surfacing is to be used. No form of pavement, under the con
centrated traffic-strain of today, will prove satisfactory unless 

s Current costa are published from time to time in the monthlJ periodical 
known as PubUc Work<. 
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the I!Ubgrade has been properly constructed. Cheap foundations 
are a poor form of street-paving economy. 

Smoothness, cleanliness, noiselessness, safety for traffic and 
general attractiveness are features which are entitled to a vary
ing amount of emphasis in different localities. Asphalt and 
asphaltic concrete pavements are the smoothest when newly laid; 
they are easy to keep clean and attractive in appearance, but 
they tend to become slippery and "skiddy" in wet weather, espe
cially on grades and at sharp turns. Wood block pavements are 
open to this objection in the same degree; besides they cost more 
than asphalt, they do not look so attractive and are more diffi
cult to keep clean. In very bot weather the bituminous or other 
filling between the blocks sometimes oozes to the surface; in 
cold weather the water occasionally gets under the blocke and 
by freezing heaves tliem. Macadam roadways are the least 
sanitary and least durable of all, but they are easy to repair 
and tolerably safe for travel under all conditions of weather. 
Granite block pavements have the serious defect of being very 
noisy and hence are never laid in the neighborhood of hospitals 
and schools. The older forms accumulate dirt and are not easy 
to clean. In rainy weather they become a wallow of mud 
by reason of the surface water which washes into the de
pressions. Paving experts have attempted to rate these various 
merits and defects upon some uniform scale, but this is a rather 
difficult thing to do because no two people agree upon the rela
tive weights which ought to be assigned to such qualities as 
cleanliness or noiselessness. The weights, of course, will vary 
with the neighborhood. 

In their attitude toward the different types of pavement the 
street-paving authorities of American cities have passed through 
aeveral atsgea. The earliest pavements were mainly of cobble
stone. But these proved to be rough, noisy, and unsanitary. 
Cobblestones have been almost entirely replaced in this country, 
but miles of such pavement may still be found in European 
cities, especially in those of Holland. Stone blocke next came 
into vojlue and are still holding their own in the shipping, whole
sale, and market districts. About 1880 asphalt pavements came 
into use nnd their popularity during the next thirty years proved 
extraordinary. Hundreds of miles of asphalt were laid in all the 
larger cities, mostly on residential streets, but to some extent 
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in business areas as well. Today there is, in the cities of the 
United States, a greater mileage of asphalt pavements than of all 
other pavements combined. Brick also gained considerable favor 
during the same period, especially in those cities where hard 
or vitrified brick could be had cheaply from local sources. Since 
1900 concrete pavements have become steadily more popular and 
various improved forms of asphaltic and tar pavement have been 
placed upon the market-asphaltic concrete, for example-and 
are now being extensively used. Pavements of creosoted wood 
blocks were first laid in various European cities, notably in Paris, 
during the last quarter of the nineteenth century, but until about 
1900 there was a general impression among highway engineers 
that wood pavements could not stand the severity of northern 
climates. This impression, however, was demonstrated to be 
ill-founded, and during the past twenty years many wood block 
pavements have been laid in American city streets. Although 
it is expensive to instal, this pavement has a relatively long 
life under ordinary traffic conditions and is particularly adapted 
for use on retail business streets or main residential thorough
fares. So the process of experimenting and adapting goes on. 
It is not uncommon for a large city to have eight or ten 
different types of pavement within its bomids,-granite block, 
wood block, vitrified brick, ce111ent concrete, asphaltic con
crete, sheet asphalt, bituminous macadam, and waterbound 
macadam. 

There is no assurance that finality in the matter of paving 
materials or methods has yet been 'reached. The character of 
street traffic is continually changing and this has an obviouil 
relation to the suitability of materials. Horse drawn vehicles 
are disappearing from the city streets, giving place to motor cars 
and trucks. This simplifies certai11 problems, but accentuates 
others. It diminishes noise, makes the streets more easy to keep 
clean and permits the use of steeper gradients. On the other 
hand, it means that traffic moves faster and that heavier loads 
are carried. Twenty y~ars ago the pavements were designed 
for loads of a ton or less, moving at six or eight miles an hour; 
today they must be adapted to something altogether different. 

Permanent damage is done to all types of pavement by per
mitting the city departments and the public service companies 
to tear up portions of the streets in order to relay or repair pipes 
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and conduits. Nothing gives the street department more worry 
or brings upon its head so much unmerited criticism as this. Tbe 
inconvenience to traffic is always considerable, but far more 
important is the actual injury done to the pavement. It is at 
best very difficult to restore any form of pavement to its original 
condition after excavations have been made, and this is especially 
the case when the work is done during the winter months. In 
any event the restoration leaves an unsightly patch which 
eventually breaks through because sufficient time was not 
11llowed for the foundation to harden before putting the surface 
on. Some of this ripping-up is unavoidable, because accidents 
to sub-surface utilities will happen in spite of the best planning 
and care. But a considerable part of it is the result of a failure 
to take time by the forelock. It is axiomatic (or ought to be) 
that the proper time to replace a superannuated gas main is 
before a new pavement goes down. 

Some cities have tried to enforce a rule that no pavement shall 
be opened within a specified time after it is laid; but when leaks 
occur in water or gas mains much damage may be the result 
unless they are at once repaired. This damage may easily be 
fur more expensive than would be caused by tearing up the pave
ment. What the average American city needs is not a code of 
rigid prohibitions but better co-operation between the street 
department and the public utility companies, and between the 
departments themselves. Streets are often paved without refer
core to the condition of the mains and conduits which lie beneath, 
indeed without even an inspection of them. Then the new pave
ment is scarcely dry before a crew of laborers come with picks 
and shovels to make excavations in it.' The situation is not 
now so bad as it used to be; for most street departments have 
adopted the practice of announcing their plans well in advance 
of the actual construction. This enables the other departments 
and tile public service companies to make their own replacements 
accordingly. In Cincinnati, for exBJDple, ninety days' notice 
of earh contempluted street construction must be given to the 
public utility companies and to all abutting property ownera. 
Permits for openings in newly paved streets are then refused in 
all cases except those of extreme urgency. 
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All cities try to guard against this form of damage to their 
pavements by stipulating that no street openings shall be made 
until after a permit has been obtained. Before granting such 
permits it is the custom to require a cash deposit or a bond as 
a guaraptee that the pavement will be properly restored. The 
street department must be notified of the exact time at which 
the excavation is to be made, and also of the time at which the 
pavement is to be replaced. This is to enable the street depart
ment to have one of its inspectors on the spot. In some cities 
individuals or corporations are not permitted to do the replacing; 
the street department does the work and charges the cost to 
the ones concerned. 

The needless mutilation of pavements can ·also he prevented 
by having the city engineer's office keep accurate plans and 
records of all subsurface carriers. These utilities have been 
multiplying year after year in the large cities until they form 
a veritable maze of tunnels, mains, pipes, and conduits. Unless 
exact plans, records, and notes are kept there is no way of defi
nitely locating them except by digging test pits in the pavement. 
To do this involves expense and delay; it also means public 
inconveuience. All the larger cities are now providing them
selves with detailed archives covering the -location, size, and 
nature of every utility which is under the surface of the streets. 
It has sometimes been suggested· that a single tunnel might be 
built to carry all subsurface mains and conduits, the tunnel to 
be of sufficient size to permit repairing from underneath ~ather 
than from above, but the expense ·involved, at this late stage, 
would be very great.1 

Some complicated street problems are connected with the 
regulation of traffic. The advent of the motor vehicle has 
enormously increased the congestion, especially on main thor
oughfares, to the point where great difficulty is sometimes en
countered in keeping the streams of vehicles moving at all. In 
all large communities it has been necessary to frame elaborate 
traffic regulations and large numbers of traffic officers have to 
be detailed for duty in enforcing these rules. The regulation 
of traffic is not usually a function of the street department. but 
is turned over to the reglilar police authorities; in some cities, 
however, the street department makes some or all of the traffic 

a This plan, however. bas been followed in Paris. See below, p, 174. 
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rules. For example, it usually designates certain thoroughfares 
as one-way streets or provides for the exclusion of heavy vehicles 
from parkways.' 

The organization of the street department is not everywhere 
the same. In some cities it is an independent department with 
a commissioner or superintendent at its head. In others it ls a 
division of the public works department. The advantage of the 
latter plan is that it brings street construction into close co
ordination with kindred municipal activities, such as water sup-
ply, sewerage, and lighting. In larger communities the establish· 
ment of a department of public works, divided into bureaus of 
engineering, streets, bridges, water, sewerage, and lighting, has 
been found to prevent a good deal of inter-departmental fric-
tion and overlapping. But when so many ,different, although 
closely related, functions are massed together into one depart-
ment, there is some danger that the head of the department will 
have too much to do. The major problems will then get all the 
attention and the minor ones will remain neglected. It is hard 
to get close co-operation without centralized control, and it is 
hard to keep centralized control from becoming top-heavy. 

A word should be added concerning the methods of financing 
street pavements. In European cities the cost of street paving 
is borne by the public treasury, and only in rare instances is any 
special levy made upon the adjacent property owners. Some 
American cities follow the same plan; but the majority of them, 
especially in the West, are in the habit of assessing a portion 
of. the cost (or sometimes the entire cost) upon the owners of 
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abutting property in proportion to their frontage.• This levy is Special 

known as a special assessment, or betterment tax, or improve- Xi,~~:~:; 
ment tax. Strictly apeaking it is not a tax at all but a specific Propercy. 

charge for a definite service, and hence in the same category with 
water and lighting rates. The entire amount of the special assess· 
ment, moreover, doea not become payable at once, on completion 

• For a d!ocuuloo of the work of tho police 1o haodliq tralllc, - hlotD, 
pp. 200-201. 
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of the street work. The city pays for its new pavements by 
borrowing. The terms of each loan covers from ten to thirty 
years according to the assumed life of the pavement, but one or 
more of the serial bonds matures annually. As the repayments 
fall due .they are paid out of general taxes, or, where special 
assessments are levied, from the proceeds of the assessments. 
The assessment constitutes a lien or obligation on the property 
and for this reason it is advisable, before buying any parcel 
of real estate, to make certain that there are no improvement 
taxes due or in arrears.' 

There has been much discussion concerning the justice or in
justice of making private owners pay for street pavements. The 
European theory is that since the streets are for the use of the 
whole community the cost of paving them, and of keeping the 
pavements in repair, should be a charge on the general tax 
rate like the cost of police or fire protection. It is pointed out, 
moreover, that many streets are largely used by cross-city traffic, 
with inconvenience rather than benefit to those who live on them. 
Many cities in the eastern part of the United States have been 
inclined to this point of view.• On the other hand, it cannot be 
denied that good paving enhances the value of adjacent private 
property, and there is some force in the contention that the 
owners ought to bear a share of the cost. Otherwise the city is 
merely presenting them with an increment of value which they 
have done nothing to earn. 

The question, however, is not on~ of financial justice 11lone. 
It has a social aspect. When the oonstruction and upkeep of 
streets are charged to the abutting property owners it is difficult· 
to.deny them the right of deciding when and how the work shall 
be done. The usual plan is ~ provide that the owners, or two
thirds of them, may petition for a· new pavement, designating 
the type that they desire. The street department then approves 
the petition; the city council or commission authorizes the work 
and on its completion the cost is pro-rated. Under this arrange
ment it is easy to see that the streets in the better sections of 
the city will be kept well•paved and in good order; the resident 
owners will take a personal interest in the matter. But in the 

s For a further discussion of apecial assessments, see below, pp. 464-465.. 
• In the case of sidewalks, however, the practice of Jevyinc the cost upon 

the owner is p~tty geueral throughout the country. 
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tenement areas, where the property owners are non-residents 
they will display no such solicitude. On the contrary they are 
reluctant to assume the annual charge which a new pavement 
involves. The plan of paying for street pavements by the levy 
of special assessments usually means, therefore, that poor dis
tricts get poor streets. But if the cost comes out of the general 
taxes, the bulk of the street expenditures will go where the 
majority of the voters happen to live, and the tenement wards 
will get their proper share. 

This chapter is brought to a close with a realization that a 
dozen topics of considerable interest and importance relating to 
streets have been left untouched. The street is a common and 
familiar thing, yet its complexity and the many-sidedness of its 
problems are appreciated by only a very few among the tens of 
thousands who hurry along its surface. It is not a mere line on a 
city mnp, a slit between two rows of buildings, but a living, grow· 
ing, ever-changing utility which should be studied with the same 
care that the biologist bestows upon his laboratory organisms. 
The evolution of a street is not the outcome of chance or accident; 
ita growth is a directed growth, within the power of human hands 
to control. The Rue de Rivoli, the Champs d'Elysee, Pall Mall, 
Regent Street, Unter den Linden, Fifth Avenue, and Michigan 
Boulevard are what men have made them; but so are the streets 
of Montmartre, of Pimlico, of Kopenick, and of the Ghetto. 
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CHAPTER XXVIII 

PARKS AND PUBLIC RECREATION 

The simplest words are often the most difficult to define; 
by usage they sometimes acquire many shades of meaning; and 
in time may connote any one of a dozen different things. The 
term "park" is one of the shortest and simplest words in the 
English language. Everyone knows what it means, or thinks 
he does, until asked to give an exact definition.' So it may be 
well to begin by making sure of our terminology. In the ver
nacular of the people a park is a public space planted with trees, 
shrubs and grass; in the usage of municipal administrators the 
term is much more comprehensive. It includes not only areas 
of this sort but public gardens, plaus around public buildings, 
athletic fields, neighborhood centers, forest reservations, open 
spaces on ocean, lake or river frontages, and sometimes even 
playgrounds and cemeteries. It is in this broader sense that the 
term will be used throughout the present chapter, a park being 
any open space, publicly owned or dedicated to public use, which 
serves either in whole or in part as a place of public recreation.• 
In extent it may vary from a small grass-plot in the center of 
a city square to a great tract comprising several thousand acres. 

'By their parks are cities known. It is for this reason that 
some cities both in Europe and America have acquired a reputa
tion for attractiveness which they do not altogether deserve, 
while others are wrongly thought to be congested and poorly 
planned. The casual visitor often judges a city by its parks and 
open spaces. If they are numerous and well-kept, especially in 

• "The term park ll not ve17 de6nlte : to one mind It carriN tbe Idea 
of a fteld of rrau with tree.: to another au orn.nlsed pleasure rrouod 
for a larre city 10 arranaed to be eon•enlent to aU thooe deelriDJr Ita 
enjoyment.» From the Report of flae Cowuwirno...,., of Cet~trfll p.,.. (New 
Tork. 186()). 

•1u the uaa.re or landerape architect. and eity pl&Dnere the term ''part" 
now ezcludu plllJ'II'OUDds, playfielda. and nelcbborboad eeotera, in other 
word& pia.,.. where the maln otreee Ia placecl upon orpnleed reereat1011. 

121 

An Initial 
Definition. 

Parkoln 
the CitJ 
Plan. 



Parks in 
Europeac. 
Cities. 

Euly 
Park Plan .. 
ning in 
America. 

122 MUNICIPAL ADMINISTRATION 

the downtown sections, he gains a favorable impression of the 
city as a whole. He does not wander into the tenement districts 
to see what the conditions are down there. He does not go 
looking for festering slums or fire-trap factories. And the 
converse .is also true; the sightseer will frequently gain an un
favorable impression of a whole community hy reason of the 
narrowness, crookedness, and congestion of its downtown streets, 
unmindful of all that lies beyond.' A city may have great 
recreation areas in its outlying sections without obtaining due 
credit for this in the public imagination.• New York City con
tains within its limits some of the most densely populated spots 
on earth, yet its park reservations are greater in proportion to 
its size than are those of many great European cities. Paris 
stands in the world's envisagement as a city of boulevards, gar
dens, bois, places and champs, while Chicago is portrayed as a 
place where ungainly buildings, elevated railway structures, and 
bellowing stockyards crowd each other cheek by jowl. Yet when 
one gets down to facts and figures the mid-western metropolis 
has more open space per square mile and per thousand population 
than the city of sweetness and li{!ht on the borders of the Seine. 

In many European cities the parks are a heritage from the 
older days of kings, dukes, and barons. These potentates, hav
ing built their palaces or castles or mansions in or near the 
cities, acquired large tracts of adjacent land which they adorned 
on an extensive scale. Then, in the dynastic vicissitudes of his
tory, the city or the state came into possession of these lands 
and buildings; the former became public parks while the l~tter 
were usually turned into museums or art galleries. Many Euro-· 
pean cities also acquired at an early date, either by purchase 
or gift, public lands of their· own and these today are of 
priceless value, being located near the heart of the modem 
community. 

In America the city surveyors of a century ago proceeded on 
the principle that small open spaces should be provided at fre-

2 The everage American tourist who goes to London gets his general 
lmp .... !on of the metropolis irom such show places as Hyde Park, the 
King's Way, Trafalgar Square, and the Thames Embankment. He sees 
nothing of Battersea, Limehouse, Pimlico, and WhitechapeL 

• Every visitor to Boston sees Boston Common; but not one in ten 
knows anything about the Middlesex Fells. the Blue Hills Reservation, and 
the other great metropolitan parks. 
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quent intervals, chiefly at street intersections. These small plots 
commonly took the form of squares or gardens, rarely more than 
a half-acre in extent and often much less. They were designed 
to serve a triple purpose, to afford additional light and air for 
the tall buildings that were likely to be built at important street 
intersections, to provide places where the people of the neigh
borhood might sit during bot weather, and to improve the gen
eral appearance of the street junctions. Not infrequently they 
were so placed as to afford an agreeable foreground or approach 
to public buildings.' In an age when cheap and rapid trans
portation in and out of the city did not exist it was naturally 
assumed that small open spaces close at hand would be of much 
greater value to the people than larger tracts farther away. 
At any rate many of these squares and small parks were pro
vided for in the earlier city plans, in the New York plan of 
18071 for example. But their value was not adequately appre
ciated by the public; it never is so long as a city remains small 
and uncongested. So the real estate promoters, who regarded the 
reservations as so much wasted building land, were able in many 
cases to have them stricken off the map. This was not an 
irretrievable misfortune, for although squares" and small' public 
gardens are in some degree useful under present-day condi
tions, the facility with which people can be transported out of 
the congested districts has reduced the amount of dependence 
tl111t need be placed upon them. Not many cities, either in 
Europe or in America, are now making any sustained effort 
t!' increase the number of these neighborhood breathing-spaces 
in the older sections of the community. There are other types 
of recreation area on which the money can often be more ad
vantageously expended.• 

1 The open aquaro, or place at the junction of two or more main thorough
fa rea, waa a feature of town plannlnc in Roman tlmea. In their pro
vlndal colo"i• the Romans uauallJ placed the Forum ln an open apace 
at the lotel'M<tloo of the two cblef ulal tboroucbforeL Tbe place of the 
mt'dia-val and Rt"nalla8nt'8 clt:J wu a dMCendant of the Roman Forum. 
but It waa not alwa)'11 aquare. Tbla pbaae of towu planninl' received Uttle 
atttootloo from tho ot.ttoooth to tbe oloetoeoth ceoturiee, but It ohtaiDecl 
a NYival ln populartt:J bJ rea10n of ita effective use b7 Bauumann ud 
IJMt-hampa durluc tho Parla rocoootructlo01 of 1852-1870. 

'In plannlns Df'W atl't't'ta, bo'ft'NI'. pro1'laion ca.n often be made tor tbae 
Uttle "•quaroa" tv utlliatuc odd comera or fracmeotll of land which are 
Dot ... u oultecl for buUdlnl pul'pOIIO&. 



Play
grouncla. 

Athletic 
Fielcla. 

124 MUNICIPAL ADMINISTRATION 

The neighborhood playground is one of these. A playground 
should cover from a quarter of an acre to two acres, according 
to the age of the children using it; its location is a matter of 
prime importance.' The playground should he brought to the 
people; not the people to the playground. This means that it 
should he located in a thickly-populated neighborhood, prefer
ably near the schools, within a quarter-mile radius of those 
who use it. With a proper arrangement of apparatus and play
periods it is estimated that from four hundred to six hundred 
children, according to variation in age, can be given organized 
recreation on one acre of ground. Whether the playgrounds 
should be in charge of the park department or the school author
ities is a question that will be discussed later on.• 

Out of the playground movement has grown a public demand 
for athletic fields such as afford recreation to youths and adults. 
Now that the laws relating to amateur games on Sunday are 
being relaxed, the need for such fields has greatly increased, and 
many American cities are doing what they can to meet this 
need. The problem is not an easy one, however, for large tracts 
of level ground are required. A satisfactory field, if it is to 
serve for general public use, ought to be from five to ten acres 
in extent; even then it will not usually prove adequate on Satur
day and Sunday afternoons during propitious weather. It should 
also be within walking distance (say within half a mile) of where 
large bodies of people live; an athletic field which takes a half 
hour by trolley to reach is necessarily restricted in its availabil
ity to the rank and file of the people. City planners use as a 
rough means of estimate the formula that playfields should be · 
an acre in extent for every ten thousand population. When 
properly located, equipped, and supervised, these fields are of 
high social value. They furnish an· outlet for the physical ex
uberance which, among healthy young men, is likely to manifest 
itself in rowdyism if it is not directed into wholesome channels. 
We hear a great deal about the value of organized athletics in 
schools and colleges, and much of what we hear is well said. But 
what of the thousands of young men and women who are not in 
the schools and colleges? Is there any reason why they should 

1 A playground for small children need not be so large as one for older 
boya and girls who need more space for their games. 

1 Below, p. 348. 
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crave the stimulus of outdoo~ports any leas, or fail to derive 
from them an equal value? 

Recreation consists for the m t part in doing what you don't The Public 

have to do. The only differenc between labor and recreation, ~·b~·~~";,. 
very often, is the spirit in w · ch the exertion is performed. ~rea· 
Mountain climbing, for example, involves the most arduous sort •on. 

of bodily effort. Tourists do it for recreation; guides do it for 
pay. Some people play baseball for recreation; others earn 
their living by it. People are very imitative in their habits 
of recreation; they do what they see others do even though they 
may have no personal fondness for it. But as a rule young men 
and women, whatever their daily vocations, would rather obtain 
their recreation outdoors than in; they would rather amuse them-
selves than be amused. It is only when convenient facilities for 
the one type of recreation are lacking that they resort to the 
other.' If the policy of "athletics for all" is sound as applied to 
educational institutions, it is equally sound in its application to 
all persons of like age, whatever their station in life. The 
physical well-being of the whole people, insofar as it depends 
upon bodily exercise, cannot well be a matter of indifference to 
the public authorities. It is the duty of the latter to decide 
upon the best forms of recreation and to provide the facilities. 

The feasibility of combining athletic fields with neighborhood i'~hbor
recreation centers bas received much attention in recent years. centera. 

The neighborhood recreation center, as its name implies, is a 
tract of land provided not only with facilities for organized play 
(including baseball diamonds, basketball and tennis courts), but 
with a gymnasium (including shower baths or a plunge) and 
perhaps an assembly hall for concerts, dances, and motion-picture 
shows. In winter, when practicable, outdoor skating rinks are 
provided. A supervisor, appointed and paid by the city, baa 
charge of each neighborhood center and arranges for such pro-
grama of recreation as will draw the interest of all classes. The 
Bile, equipment, and activities of the place vary with theif 
environment. In the better residential districts the resort to 
public recreation centers is naturally much smaller than in the 
tenement sections and the interest of those who use the facilities 

• 'nlo enormona patft>nan or the Indoor -reatlon facllltlee, ouc:h aa 
-tlOD•pl<tuN thoatreo, lo duo In part to tho ftlatlft Jaclt or outdoor 
N<Natlonal opportunlcy for tho m- or the people. 
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is in each case somewhat dissimilar. The modus operandi, in 
the case of neighborhood centers should conform, as someone 
bas said, to the modus vivendi of the locality. 

During the third quarter of the nineteenth century many 
cities in America provided themselves with parks covering con
siderable areas of ground, usually on what were then the out
skirts of the community.' These areas were laid out informally, 
some of them by that pioneer of landscape architecture in 
America, the elder Frederick Law Olmsted, who believed that 
the chief function of a park was to provide a place of rest and 
recreation for the people of the crowded districts. Politicians 
and real estate promoters, however, often stood in the way. The 
former preferred to have the city's money spent in ways that 
would afford more patronage; the latter objected to the removal 
of the land from private exploitation. They sneered that these 
parks were nothing but "places for the rich to drive through and 
the poor to look upon." But the cities kept on acquiring park 
lands and developing them. 

The chief purpose of a park, using the term in tlie older 
sense, was well stated in a report of the Central Park Commis
sioners more than sixty years ago. "The primary purpose of the 
park," this report declared, "is to provide the best practicable 
means of healthful recreation, for the inhabitants of the city, of 
all classes ..•. It should have an aspect of epaciousness and 
tranquillity, with variety and intricacy of arrangement, thereby 
affording the most agreeable contrast to the confinement, hustle, 
and monotonous street-division of tlie city. It should, that is 
to say, so far as practicable, present to the eye a charming rural' 
landscape, such as, unless produced by art, is never found 
within the limits of a large town .•... The park is intenaed to 
furnish healthful recreation for the poor and the rich, the young 
and the old, the vicious and the virtuous so far as each can 
partake therein without infringing upon the rights of others, and 
no further." 

In our own day park policy has tended to become more aggres
sively utilitarian. This is ·in response to the popular demand for 

1 Central Park in New York City, for example, was an outlying park 
when designed in 1858. In spite of its large area (843 acres) the city 
baa long since swallowed it up. Writing in 1860 Olmsted declared that 
there were hardly any other public pleasure grounds in the entire United 
States. 
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places of active outdoor exercise and recreation, such as the play· 
ground, the athletic field, the neighborhood recreation center, and 
the public bathing beach. But utility should not be our only 
test. Parks have the function of civic embellishment, Not all 
the citizens of any large community are oblivious to the charms 
of nature directed by man. In the development of good taste 
among the people it is probable that no single influence, the 
world over, has been more influential than the public park and 
garden. In creating examples of what man and nature can 
accomplish in unison the old-fashioned parks of Europe and 
America have justified their existence, even though their strictly 
utilitarian value may now seem relatively small. The tempta
tion to turn these spaces into playgrounds, athletic fields, or 
neighborhood centers, or to utilize them as locations for public 
buildings ought therefore to be resisted. Changes in habits of 
life, or in the public attitude towards recreation, have not im
paired the resthetic value of the parks. 

Three principles may well be kept in view as the basis of 
future park policy in American communities. First is the de
sirability of securinK variety in the location, nature, size, pur
pose, and design of public grounds. What a city most needs is 
dependent upon what it already bas. Some communities are 
already provided with great tracts of park land in the outlying 
districts, but have very little in the way of park areas close in. 
OU!ers have extensive and highly attractive in-toWB parks, but no 
athletic fields or neighborhood recreation centers, and very few 
playgrounds. The strength of a city's park system depends upon 
balance, proportion, variety, not on area alone.1 It is for this 
reason that statistics of park acreage per thousand inhabitants 
do not tell the whole story. Paris, for example, has an acre of 
public grounds for every five hundred people; but it happens 
U!at nearly the entire area is included in two great tracts, one 
at each end of U!e city, remote from the crowded sections.• 
Philadelphia, too, baa placed most of its eggs in one basket, hav
ing more than 3500 acres in 11 single tract-Fairmount Park. 
There is a tradition among park administrators that a city ought 

'For a I'M.dable ouUlne of what the cltJ 0111bt to have, the reader ma:r be 
.. r.l'l't'd to p,..r....,r Boni'J V. Bubhard'o ortlde on "Porb and PIQ· 
rrounda" In Le..U..pe An!Mteo,.,.. (JuiJ, 1922), pp. W2M. 

1 Tbo Bolt H Boolopo and tbe Bolt H Yu.-a.. 
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to have "about one-tenth of its whole area in parks," hut quite 
as much depends on distribution as on size. 

Second, it is desirable to acquire for public use such land as 
is not well adapted for building purposes. In and around every 
city there· are certain tracts which by reason of their formation, 
being too hilly or too low, are not usable for building purposes 
without levelling or filling. This land can often be bought very 
cheaply and it sometimes requires no great outlay to make it 
suitable for park purposes. In the case of low or swampy land, 
the draining of the tract removes a menace to the public health 
and transforms an unsightly area into a pleasure ground. Cau
tion must be exercise, however, lest the city purchase land for the 
sole reason that it can be bought at a bargain. Land which is 
clearly unsuitable for public use without large outlays ought 
not to be acquired at any pric&. In selecting land for play
grounds and athletic fields, however, the city authorities do 
not, as a rule, have a wide range of choice. They must secure 
land which is reasonably level, or which can be made so without 
much expense, and which is conveniently located. This being 
the case, it is permissible to take for playgrounds some land 
which is suitable for building purposes; it may even be defensible 
to lay bare a tract already built upon. Bilt in the case of 
ordinary in-town parks this policy can rarely be justified. 

There is a third principle, worthy to be kept in mind but often 
forgotten. If there be in or near any large community some 
place which nature appears to have -designed for public recrea
tion-an ocean bathing beach, the shore of a stream or lake, a 
mountain peak, a canyon or arroyo, a waterfall-anything which, 
combines natural availability· for receation with scenic attrac
tiveness-this area should he acquired by the public authorities 
and held for public use. Bathing ~eaches in particular ought 
not to be allowed to pass under private control, for in that case 
they will be privately exploited and the community will ulti
mately pay more for the privilege of using them than it would 
have cost to buy the land outright. Natural monopolies-using 
the term in the geographic sense-should belong to the com
munity for the use of the whole people. Beaches, shores, moun
tains, and the like are natural monopolies, strictly limited in sup
ply so far as any single city is concerned. They oonnot be 
duplicated by human effort. 
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In this connection some of the larger American cities, including 
Kansas City, Boston, and Minneapolis, have shown commendable 
foresight in acquiring large tracts of outlying land for future 
use. These tracts are made up of wild land, or lake or sea 
frontage, acquired at small cost, but posseasing natural beauty. 
They give thousands a goal of exodus from the heat and jostle 
of the city. They are the great adult playgrounds. A generation 
ago such tracts would have been regarded as altogether inacceas
ihle i today with the rapidly-widening use ·of motor transporta
tion they are within easy range. The street railway companies 
have also co-operated to the extent of providing through service 
to these places of recreation, with extra facilities on Saturday 
afternoons, Sundays, and legal holidays. 

These public beaches, forests, and mountain reservations pre
aent aome serious problems of reconstruction and maintenance. 
They should be so developed as to make them alford the greatest 
amount of pleasure to the largest number of people. But it ill 
not always easy to accomplish this end without destroying to 
some extent the natural beauty and attractiveneas of the region. 
The people, for example, desire cheap and rapid transportation 
to all parts of the reservation, but running a street railway 
through a park is one way of spoiling it. Furthermore, the 
sweltering crowds of workers from the tenement districts of the 
great city who resort in the summer to public beaches, wood
lands, and other places of recreation have their own ideas as to 
what the city ought to provide for them. They want amuse
ments-roller coasters, ferris wheels, pop-com vendors, dime 
shows, dance halls, and all the other attractions of a county fair. 
They like, rather than resent, the bedlam which all this involves, 
and in the long run their desires usually prevail. There is also 
the problem of regulating and policing these resorts in the inter
est of fire-prevention, law observan~e, and public morals. When 
tens of thousands scatter themselves over extensive areas of 
public re~reation the enforcement of regulations in the common 
interest ~omes a task of considerable magnitude, and park 
departments sometim~s find it necessary to maintain their own 
polire for this purpose. 

Parks are ~rasionally given to cities by public spirited citi
llens. Wealthy men and women have at times bequeathed their 
estates to the community on condition that the property shall 
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be perpetually dedicated to public use. Others have placed their 
property in the hands of trustees with provision for public or 
semi-public use. In many American cities there are parks and 
gardens which, although not owned by the municipality, are as 
serviceable to the whole people as though they were, inasmuch 
as they are open to everyone. Such, for example, are the spacious 
grounds which sometimes appertain to educational institutions, 
museums, and art galleries. A city's need for recreation grounds 
of its own will depend in some measure upon the extent to which 
such private and semi-private facilities are available. Their 
presence sometimes relieves the city from the need of making 
outlays which would otherwise be essential. Large gifts of money 
are occasionally received from private benefactors for the en
largement, improvement, and upkeep of municipal parks and 
other public grounds. Boston has received within the past 
twenty years gifts for this purpose amounting to several million 
dollars. 

American cities have spent, and are still spending, very large 
amounts of money on parks and recreation spaces, but much of 
it has not been expended to the best advantage. This is because 
the park and recreation grounds have been acquired, for the most 
part, with no comprehensive or settled plan in mind. In New 
England the "common" has provided a nucleus, but from the 
standpoint of today's requirements it is not always appro
priately placed. The action of cities in buying land for park 
purposes has been spasmodic and planless, guided by no com
prehensive ideal and steadily influenc6d by the demand of ~ard 
aldermen or district councilmen that every section of the com
munity should have its share .. M;any examples could be given to 
show the lop-sided and unbalanced nature of the public recrea
tion facilities in the larger American communities due to the 
influence of political dictation. In this respect, however, most 
European cities are no better off. What most of them have does 
not meet the needs of today. 

It is only within the past generation that American cities have 
attempted to link up their park lands into a system and to relate 
their future plans to this park system as a whole. This involves 
the bringing of isolated park units into connection with one 
another by means of parkways and boulevards. It is rather sur
prising that cities should have been so long in coming to this 
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policy. For many years they have recognized the need of a 
street system, a water system, and a drainage system ; but even 
yet there are some which do not realize that parks and pleasure 
grounds ought to be similarly co-ordinated. Until they do realize 
it they will merely have several detached, unconnected, and 
partially-developed tracts of ground-the makings of a system 
but not a park system itself. Park development is not a mere · 
incident of city planning but an essential feature of it. Indeed 
the whole city planning movement has been greatly accelerated 
by the arousing of popular pride in successful examples of park 
development. When a community sees with its own eyes the 
way in which a pestilential area can be transformed into a public 
garden or esplanade its people assume a more receptive attitude 
towards replanning projects in general. 

A park system includes not only parks but parkways. A park
way is a street of more than ordinary width which is given a 
park-like appearance by the reservation of space for shade 
trees and shrubbery. Parkways are for pleasure driving and 
heavy teaming ought to be excluded. Some of them are links 
between two or more parks; others extend from outlying parks 
into the city. The former are usually winding roads, not intended 
to cover the shortest route between one park and another. The 
latter, connecting the outlying parks with the city itself, have 
for their principal purpose that of affording quick, easy, and 
cheap access. They are therefore straight and level, with pro
vision for both automobile and street car traffic. In both cases 
th~ parkways form a p!irt of the general street plan and may 
be used to some extent for ordinary street purposes. But the 
administration of parkways, more especially of the inter-park 
type, should be entrusted to the park department, not to the 
street department. 

ParkWQ'I 
and 
Boule
v&l'dl. 

It might be thought, at first glance, that the construction and 
maintenance of streets on the one hand, and of parks, play
grounds, athletic fields and parkways on the other, are suffi
ciently related to warrant their being combined under the juris
diction of a single administrative department. A little reflec
tion, however, will show that this is not the case. The problems 
of the street relate to construction, paving, lighting, and regu
lation t>f traffic; those of the park (once it is built) relate chiefly 
to equipment and management. In the case of playgrounds 
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these problems are principally connected with supervision and 
instruction; it is for this reason that playgrounds are often placed 
under the jurisdiction of the school department. But squares, 
neighborhood centers, athletic fields, public gardens, parks and 
parkways are alike in presenting a collection of problems which 
are sufficiently alike among themselves and sufficiently different 
from those of other city departments to warrant their being 
handled by a separate administrative authority. In small com
munities it may be allowable to include parks and recreation 
{along with streets, water supply, and public buildings) within 
the purview of a. public works department; in larger munici
palities this is not a. prudent combination to make. The recrea
tion s.ctivities of the modern city s.re expanding steadily in 
scope and cost; they s.re sufficiently important to hs.ve a depart
ment of their own. 

These s.ctivities include not only the ms.nagement of ps.rks in 
the widest sense but the provision of public s.musementa such s.s 
gs.mes, bs.nd concerts, community dances, and public motion
picture shows. They comprise, in the larger cities, the mainte
nance of s.n s.rt museum, a. zoological garden, an aquarium, and 
vs.rious other institutions which combine recreation with public 
instruction. There ws.s a. time when all this was left to be pro
vided by private initiative and private generosity. Today the 
city is taking over, step by step, the responsibility for providing 
ita people with recres.tion and amusement at the taxpayers' 
expense. Opinions may differ s.s to the wisdom of providing ·free 
amusement for the great urbs.n pophls.ce;. some old-fashioned 
people denounce it as paternalism and point to the unhappy 
experience of ancient Rome in· the matter of free public s.muse
menta; but it is necessary to face .the fact that the cities of 
today have embarked upon this poJicy, have already carried 
it far, and are likely to carry it farther. And their action in 
this regard is not unlikely to be justified by ita results, Rome's 
experience to the contrary notwithstanding. In any case the 
problems of public recreation have already become so numerous 
and so many-sided tha,t they ought not to be turned over to some 
heavily-burdened construction department whose main activities 
are of an altogether different type. Parks and recreation make 
a good administrative unit. 

The traditional plan of parks administration in American 
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cities is the board or commission method.1 Fifty years ago 
almost every city maintained a park board of three or five 
members, elected by the people or appointed by the mayor, and 
usually serving without pay. This plan, so long as parks were 
few, and mostly of a uniform type, had its merits. It procured 
for the cities the time and thought of men who were deeply 
interested in this field of public service. But with the increase 
of parks in number and variety, and with the development of 
organized recreation as a public function, it has become steadily 
more difficult to manage this department efficiently through the 
medium of an unpaid board. In some of the larger cities, 
accordingly, a single commissioner has been appointed to give 
full time to the work of supervising a department of parks and 
recreation, although t~e board system is still widely in vogue 
and it has its ardent supporters. But whatever the plan of ad
ministrative organization, the parks ought to be, in every city, 
under unified control. There is little justification for the prac
tice of placing different parks under the control of different 
boards, as in Chicago and some other cities, for such policy 
presents serious obstacles to the unification of a city's park and 
recreation system. 

When a city acquires park and pleasure grounds outside its 
own limits, as it often does, the problem of connecting these 
acquisitions by parkways is one of increased difficulty because 
these parkways must necessarily pass through other incorporated 
municipalities. On the other hand, when several cities and towns 
al'\l clustered side by side in the same territorial neighborhood, 
there is an opportunity for joint use of recreation facilities which 
ought not to be lost. Bathing beaches, shore fronts, or mountain 
resorts may lie wholly within the boundaries of one city or 
town, although within convenient reach of others. The Boston 
Metropolitan District affords a good illustration. When such 
a situation exists it is apparent that the ends of economy and 
public convenience can be best served by having all the adjacent 
communities pool their resources into a comprehensive system 
of parks and parkways which shall be owned in common and 
available for use by the people of the whole district without 
distinction. The metropolitan park system of the Boston dis-

• 
'1'. L. Olmated, Jr., "Park Department Orpnlu.tlon," lD. ~ 

.l. ..... ileolwU Q.....,erlr, VoL IV, pp. 100-166 (Ju!J, 191.). 
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trict has been built up during the past twenty-five years by 8 

state-appointed commission which has purchased and main
tained various strips of ocean and river front, as well as large 
areas inland. These various tracts have been connected by 
parkways-and are policed by the metropolitan authorities. The 
entire cost is pro-rated among thirty-one cities and towns. 

The early acquisition of suitable park lands on the outskirts 
of growing cities is usually good financial policy. These out
lying lands are steadily increasing in value; the longer 8 munici
pality delays, the more it will have to pay for them. There is 
very little danger that such properties, once purchased by the 
community, will be worth less than what was paid for them. 
Public buildings, pavements, and bridges depreciate with the 
effiux of time; parks grow more valuable. New York City, were 
it willing to sell Central Park tomorrow, could probably obtain 
enough money from the sale of this land to liquidate its entire 
municipal debt of about a billion dollars. To duplicate Central 
Park in any part of Manhattan Island would certainly cost 
much more than that. What is Fairmount Park worth in 
dollars today? Or Griffith Park in Los Angeles? Or Lincoln 
Park in Chicago? Or Boston Common? When Boston purchased 
the marshy tract known as The Fens, thirty-odd years ago, 
the cost was about four thousand_ dollars per acre; today this " 
land is worth at least twenty-five times as much. 

Parks not ouly appreciate in monetary value themselves, but 
they enhance the value of all adjacent private property. This 
increased value leads to the higher "assessment of the private 
property and hence to more income from taxation than the city· 
would otherwise obtain. It could probably be proved, if the 
figures were assembled, that most city parks have in this way 
brought in more money than they. cost. So, where unusual 
opportunities are at hand, a city should have the courage and 
foresight to acquire park land for future use even though such 
action involves a present financial sacrifice. This does not mean, 
however, that the city sh<!uld allow itself to be drawn into an 
orgy of land speculation, or that it should ever be persuaded to 
purchase park lands without a careful study of their location, 
suitability, and conformity with the city's general plans. The 
fact that a tract of land can be had for next to nothing is no 
sufficient reason for buying it. Cheap land may be costly to 
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develop into a usable park, garden, playground or athletic field, 
and may in addition be of dubious utility after it has been de
veloped. This is a point that will bear reiteration. Cities would 
make fewer mistakes if they were willing to seek and to follow 
the advice of experts in the matter of land purchases, 

When land is bought for park purposes it is not usually prac
ticable, nor would it be fair, to pay the cost from current munici
pal income. Payment for small squares and playgrounds may 
be provided for out of taxes, but a comprehensive park system 
cannot be financed in this way, and ought not to be. The land 
lasts forever; it is for the use of future generations, as well as 
for the present generation of taxpayers. Nay more, the future 
generations will derive the greater measure of advantage from 
it. In this respect a park is the antithesis of a public building. 
The park renders its smallest amount of public service during 
its earliest years; it grows in usefulneBS as time passes. Time 
must be allowed for the trees to grow up; for convenient routes 
of access to be provided, and for the surrounding neighborhood 
to become well populated. Only after all this has happened does 
a park attain its maximum utility. But public buildings begin 
to deteriorate from the day they are finished, and with the lapse 
of each successive year they fulfil their purpose leBB effectively . 

._ Looked at from this angle it is wholly justifiable to pay for park 
lands by the iBBue of bonds and indeed to arrange the burden of 
interest and repayment so that it will fall more heavily upon 
future than upon present taxpayers. This can be done by post
poning contributions to the sinking fund until say five or ten 
years have passed, or by making the serial bonds begin to 
mature a designated number of years hence.' 

But it is hard to make legislatures and city councils appre
ciate this phase of municipal borrowing. They display a natural 
disinclination to authorize for any purpose the iesue of loans 
extending over a long term of years. This attitude of conserva
tism, in the case of ordinary municipal improvements such as 
buildings, pavements, fire apparatus and so on is wholly com
mendable; but IIUld purchases are in a different category. This 
ought to be taken into account when municipal debt limits are 
fixed by state constitutions or laws. Such debt limits often per
mit additional borrowing for what. are called ••reproductive" 

I l!eo hlooo, p. 48'f, 
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enterprises ; that is to say, a city is allowed to borrow beyond 
its debt limit for the extension of its water supply system, or its 
lighting plant, on the theory that such borrowing involves no 
increase in the actual debt burden because the loan will be 
"self-supporting"-interest and repayment coming out of the 
earnings of the water or lighting plant. Borrowing for the pur
chase of park land does not share this privilege, yet it is also 
"reproductive" in the sense that such investments procure an 
indirect revenue for the city through the increased value and 
assessment of adjacent private property. It is only right, accord
ingly, that park-land loans should be subjected to less rigid 
limits, in the matter of amount, term, and repayment methods, 
than are loans for ordinary municipal improvements. 

To what extent may the acquisition of park lands be financed 
by special assessments? The experience of cities throughout the 
United States indicates, as has been said, that the creation of a 
new park almost invariably causes an increase in the value of 
neighboring real estate. This increase manifests itself through 
a surrounding zone, and the total enhancement of private values 
is sometimes much larger than the cost of the park. It is a real 
estate axiom that residence property which is contiguous to 
parks can usually command a higher price, 'other things being 
equal, than similar property som.e distance away. (This does 
not apply, of course, to playgrounds and athletic fields.) Why, 
then, should not these private owners be required to bear a share 
of the cost? The answer is that in· many cities a share af the 
cost, often a very large share, is being imposed upon them by thll 
levy of special assessments. Kansas City, for example, has fol
lowed this method on a large ·scale. In some other cities the 
laws do not permit such assessments or, if they do, they limit 
the city's freedom of action to such an extent that the assess
ments are hardly worth levying.' 

Besides being fair to the city, the special assessment system 
has a salutary influence upon park-development policy. It com
pels a careful study of each district's needs and resources. So 
long as parks are paid for by the city as a whole, and not by 

'A report on Method~ of PavHot~ the Oool of .4oqu;,;,g IUUI lmpro...., 
Park1, Parkt.OG1JI and Boulevartb, issued by the St. Paul (MinD.) Associa· 
tion of Public and Busi.Dess Affain (1920) explains the arrangements in 
twenty-five selected citleo. 
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those whose property is benefited, the politicians of every dis
trict will insist upon having their share whether the district 
needs it or not. There is usually a. notable falling-off in the 
demand for neighborhood parks whenever a city inaugurates 
the policy of asking each neighborhood to pay even a small share 
of the cost. On the other hand, the plan of making each section 
of the community pay for its own recreation grounds ought not 
to be carried to such an extreme that it leaves the poorer dis
trict! inadequately provided. Need is quite BB important a factor 
as ability to pay. 

The public recreation activities of the American city are being 
steadily extended. Most of the larger communities now main
tain public baths; some have dozens of them, open throughout 
the year. Band concerts in the public parks, paid for by the 
city treasury, have long been a feature of European city life, 
but only with late years have they become common in America. 
New York City now spends more than $150,000 per year on this 
form of public recreation. A few cities maintain their own 
municipal bands and some have municipal orchestras. Many 
municipal auditoriums have been built during the pBBt twenty 
years, notably those of San Francisco, Cleveland and Denver. 
Thua far, however, American cities (with one exception) have not 
emulated the example of Europe by establishing municipal 
theaters, although a few have undertaken to provide outdoor 
plays and pageants in the public parks during the summer. Con
siderable appropriations are made, in America BB in Europe, for 
the celebration of public holidays in ways which afford recrea
tion to large numbers of people. 
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CHAPTER XXIX 

WATER SUPPLY 

The human race must have recognized, even in its earliest 
days, the relation of water to life. Even the nomadic tribes had 
their movements guided by the location of oases and streams, 
and it is well known that the first civilizations developed along 
the shores of such rivers as the Nile and the Euphrates. Wells 
were common in ancient Egypt, and some of them appear to 
have been of great antiquity.• Likewise the practice of im-
pounding water in reservoirs and holding it for times of need 
is known to have existed long before the beginning of the 
Christian era. There were great rain-water cisterns in Carthage 
as early as 150 B.c., and at Athens there were infiltration gal-
leries for collecting ground water supplies. W e.ter supply may 
therefore be regarded as one of the oldest among community 
requirements. It antedates fire protection, sanitation, poor 

The 
Earlleot 
Public 
Water
Suppll-. 

relief, education, and most of the other activities upon which" 
the modern city bestows so much of its attention. 

The location of the earliest settlements was undoubtedly deter- In Athena 
nined for the most part by two features, facilities for defence and Rome. 

and the presence of water. But as theee communities grew 
beyond original expectations the local supply had to be supple-
mented by bringing water from a distance. The cities of Greece, 
for example, had to go afield and bring water from the moun-
tain springs through artificial channels. Aristotle, in his Ccm-
atitution of Athena mentions the "superintendent of springs" as 
one of the important officials of the Greek metropolis. Accord-
ing to the testimony of Frontinus (who served as commissioner 
of Rome's water supply system) the people of Rome depended 
upon the Tiber and a few local wells until about 300 B.c. Then 
the city began the construction of aqu~cts which, when they 

'The IDDit tamoue of then. Joaepb'e well at Cairo, "wu ezc::avated lD 
oolld ...,.. to a depth of near!J throe hundred feet. 
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were all completed some centuries later, had a very large aggre
gate capacity. The water was for the most part of good quality 
but some of it was turbid. There were no filtering basins, but 
special interrupting chambers were used to eliminate the coarse 
suspenqed matter and so_ far as practicable the water from in
ferior sources was used for public baths while that which came 
clear was reserved for the drinking fountains.' The provincial 
cities of the Roman empire also had water-supply systems based 
,ometimes upon sources many miles distant. Here also the art 
of water filtration was unknown, but occasionally the water was 
allowed to pass into basins and to remain there until the sedi
ment formed. The salvation of the ancient community lay in 
the fact that the aqueduct& drew from sources which happened 
to be above the range of ordinary contamination.• 

The water facilities of medireval cities, like their other munic
ipal services, were very primitive. No city of medireval Europe 
approached either Athens or Rome in the quality or the amount 
of water used. The old provincial aqueducts went into disuse 
and no new ones were constructed. Shallow wells and neighbor
ing rivers were the sources of supply; both were polluted by 
the sewage which every rainstorm flushed from the streets. 
For ten centuries Paris drew its water supply from the Seine 
although the entire effiuvia of the city was being absorbed by 
the river. Epidemics due to the pollution of wells and streams 
were of frequent occurrence, so frequent indeed that the large 
communities were never free from them. Water was nowhere 
piped into the houses; the people w~nt to the rivers or wells with 
their earthen pots and laboriously carried home what they needell. 
Under such conditions the use of water was at a minimum. It 
has been estimated that ancient Rome in the early part of the 
second century A.D. used at least fifty gallons of water daily 
per capita; but as late as 1550 the amount of drinkable water 
supplied to Paris did not exceed one quart daily per head of the 

s E. H. D'Avigdo:r, "The Waterworks of Ancient Rome" in Engifturiflg, 
Vol. XXI, p. 403 (May, 1876). 

• In some cases it was necessary to build aqueducts thirty or forty miles 
long. They were made of u!asonry ud carried over the valleys on trestles 
of Bimilar construction. It ts sometimes said that this was because the 
Roman engineers did not understand how to siphon water across deprea
lliona. They did possess this knowledge, however, and applied it in a few 
cases, notably in the case of the aqueduct which supplied Lyous (Luc
dunum). but it was usually easier to trestle the channels across. 
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population.' The age of chivalry was not an age of cleanli
ness. 

From the fall of Rome to the Industrial Revolution no ,i)rogress The Devol
was made in the art of giving urban communities an adequate ?u~l~t of 
supply of water for human use. London was worse off in 1750 Water Supplies 
than Rome bad been at the beginning of the Christian era. In Modern 
But the great changes which marked the incoming of the nine- Tlmeo. 

teenth century soon worked a revolution in this field. The cities 
grew so rapidly that the old sources were no longer adequate 
and new ones had to be sought.• Mechanical invention&, 
moreover, solved some of the old difficulties. The invention 
of the steam engine, for example, permitted water to· be 
pumped in large quantities at relatively small cost. Cast iron 
pipes were also available after 1800, whereas aqueducts of stone 
and pipes of wood or 'lead had been the only alternatives be-
fore. Rapid urban growth, new inventions, and a wider diffu-
sion of sanitary knowledge among the people created every-
where a demand for an enlarged and improved water supply. 
Where the regular municipal authorities could not respond to 
this demand private companies were organized to build reservoirs 
and bring water into the cities for sale to the householders. 
The first modern water systems in many European cities, and 
in some American cities as well, were planned and built by 
private companies. It did not take the municipalities long to 
realize, however, that public water supplies ought to be pub
licly-owned, and consequently very few water franchises were 
graJ;~ted to private companies after the middle of the nineteenth 
century. Since that time the expansion in this field of munic-
ipal service hRS been extraordinarily rapid. In 1850 there were 
only eighty public water eysteme in the United States, in 1880 
only six hundred, and today there are nearly six thousand. In 
W 1!8tem Europa the progreBB has been almost as remarkable. 

The value of an adequate and suitable water supply 18 now~Iatlon 
appreciated by all classes of people. This branch of municipal ~~rr;·~ 
administrat~on is so cl~ael_y related to the. public health, safety, &~:folpa) 
and convemenre that Its IDlportance requli'BS no long argument ctiTitiee. 

'Jo&fpb W. Ell mo. W- hri/ktoiHooo (New York 1911), p. 4. 
1 New York City bad no adequate pubUc water eupp)J-nntll 1842 wban 

tho tlrot Croton aqueduct wae completed. The cl~ then bad a population 
ol ovar 1100.000. 



TbePer 
Capita 
Use of 
Water 
Today. 

The Four 
Factors 
in Water 
Conaump
tion. 

142 MUNICIPAL ADMINISTRATION 

to establish. Even the semi-illiterates now realize that con• 
taminated water may spread an epidemic through a whole com
munity. The relation of an abundant water supply to· the work 
of the city's ~rote~ion service is also clear to everyone. 
People do not always appreciate, however, the extent to which 
industries depend upon the public water supply, neither do they 
realize the vast quantities which the industries use. They have 
little conception of the volume of water which passes daily 
through the mains beneath the city streets. 

How much water does a modem city require? Water con. 
sumption is usually figu.red in terms of gallons supplied daily 
Perhead of population, taking the average in each case for an 
entire year. The figures include all water· pumped into the 
mains, without deduction for wastage. On this basis the amount 
varies in different countries, in different cities within the same 
country, and at different periods of the year. European cities 
do not use, on the average, more than ~er 
capita each day; some of them use considerably less. The figures 
are lowest in cities like Constantinople and Warsaw; highest in 
the municipalities of Great Britain, France, and Germany. In 
the cities of the United States the daily per capita consumption 
rarely runs much below one hun\!md gallons and it is frequently 
much larger. Water consumption depends on four factors-the 

·.· relative amount of waste, the niunber and nature of the indus
tries in the city, the percentage of the serVice which has been. 
metered, and the general sanitary traditions of the peoplel 

Reduced to avoirdupois a hundred gallons of water is nearly 
half a ton. The average urban family contains between foUr 
and five persons; by a little·mental arithmetic it appears, ac-. 
cordingly, that American cities are supplying nearly two tons 

1 The smaller consumption in Europeah cities is due. most of all, to the 
lack of plumbing fixtures, but in some degree it is also due to the practice of 
metering all services. Waste in the mains has also been cut down, in most 
European cities, to a minimum. There is a far Jess general installation of 
sanitary appliances in Europe than in Ameriea, especially in tenement 

~houses. Some sociologists believe that the degree of civilization whieb a city 

\
baa attained can be ascertained by looking at its figures of per capita water 
eonsumption: but this is true to a very &mall extent, if at alL A very high 

l water consumption may be an indication of sheer wastefulness and negli· 
1 gence; it mBJ' mean that leaky mains are allowed to go unrepaired through 
\penny·wise economy, or that waste in the factories and homes ia encouraged 
lb7 charging a flat rate for water irrespective of the amount used. 
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of water per day for every family within their bounds. But 
what does any household do with two tons of water daily? The 
answer is that no such amount goes to any household or is 
used for domestic purposes. A considerable portion of the 
"hundred gallons per capita" is used by the p_ublic services, or 1. Public 

Servlceo. by in_du~ji~ or is wasted on its way through the mains. Not 
one gallon in three usually gets to the household tap. To begin 
with, the city itself is a large user of water, for putting out 
fires, watering parks and streets, ll.ushing sewers, as well as for 
supplying public fountains, watering troughs, sanitary stations, 
and all sorts of public buildings. City officials have an idea 
that water costs nothing and they are not parsimonious in their 
use of it.' This public use of water may easily amount to ten 
per cent of the whole supply. Factories, railways, dockyards, I 
hotels, and stores are also large customers. Some industries, it 2 .. Indo• 
is true, use relatively little; others, such as laundries and dye trial Uoe. 

works, use a great deal. Railroad and steamship terminals make 
heavy demands; so do all buildings which use steam power, or 
hydraulic elevators, or various other water-consuming appli-
ances. Hotels, shops, and markets help to swell the figures. 
This industrial consumption varies enormously in different cities. 
Sometimes it is next to nothing; in other cases it equals or even/ 
exceeds the domestic consumption. 

Waste is also a factor to be reckoned with everywhere. One s. Wut
of the most eminent water-supply engineers in the United States ....,. 
is authority for the statement that "taking it right through, 
probably one half the water supplied to American cities is 
wasted." 1 Some of this waste is unavoidable because breaks 
and leaks in the underground mains are bound to occur in 
spiti.of ihe most scrupulous care, and they cannot always be 

• Some t'ltiee have eut dowu the amount by metering every public buildiuc 
and charaln1 earb dt>partment (pollee. ecbools. etc.) for water ullt'd. There 
la a populu imprt"11lon that the fire department uaea a rreat deal of water 
In lb work. Thla Ia merely btocau~~e we aee the atreame being poured upon 
th"&& without aUnt. But the fact II that the lnduatriea of a city wlU uauall7 
conaume more water In a ain11e week than the flre department use1 ID the 
entire Jt~ar. In Boaton 110ma yean ago It Wh figured that the public 
bulldinl'l uiiNI more thRn twentJ tltttee u much water per annum •• the 
fin dtopartmeot. .. ~ E. Turoeaure aud N~ L. Ruaell, P•&lto Woter B•p,U. 
(Now York. 19131, p. 19. 

'AIIOll Haaen, C- Wa""' eM B- 1o Get It (2d edition, New York, 
lOU), p. l\3. 
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detected and repaired at once. But a considerable part of it, as 
frequent water-surveys have shown, is the result of official negli
gence or of false ecoru>my. Mains leaking at the rateOriiiany 
thousand gallons per day are often left unattended to, week 
after week, until somebody's cellar becomes flooded and a 
claim for damages is entered. Waste also takes place, on a 
much larger scale, by reason of defective fixtures in business 
establishments and dwellings. A reasonable aUo;"~nce for waste 

~~ due to all legitimate causes would be about ten per cent; the 
i actual wastage is usually from twice to four times as much, 

j 
depending upon the amount of care with which the mains are 
tested for leakages and the extent to which private services are 
metered.1 · 

It will thus be seen that ibe water supplied for domestic pur
poses is very much less than the total daily supply. Thirty 
to fifty gallons per head of population will usually suffice for 
all home uses-for drinking purposes, cooking, washing, clean
ing, and sanitation. Domestic consumption is relatively larger 

• in the better sections of the city than in the poorer districts and 
is to some extent dependent upon the system of charging for 
water used. An increase in water rates has little effect in the 
homes of the well-to-do; but it usually brings a more sparing 
use of water in the tenement areas. 

This brief analysis of water-uses may have already suggested 
to the reader a query why so much emphasis is placed upon sup
plying "pure and wholesome water': when so little of it, rel!ltively, · 
is used for human consumption. So far as ninety per cent of a 
city's water consumption is concerned, there is no need fur 
bacteriological purity. Germ-free water is not essential for 
putting out fires, watering streets> cleaning sewers, dyeing silk, · 
filling steam boilers, sprinkling lawns, and flushing toilets. But 
since that portion of the water ~hich is destined for human _ 
consumption cannot easily be separated from that portion which · 

" 
\ 

is not-there is nothing to do but make it all of uniformly good 
quality. It is for that !8ason that cities go to the great expense 
of protecting their watersheds, storing water in reservoirs to 

:a Some allowance should always be made. however, in estimating the total 
amount of water pumped into the mains. for errors due to the slip of the 
pumps, and, in the case of metered services, for the tendency of meters to 
under--register when they become old or out or repair. 
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improve its quality, filtering it, and guarding it at every point 
against pollution. 

There is general agreement among water-supply engineers on How the 
Wastap 

the proposition that the total per capita consumption in most of Water 

American cities is needlessly large and that efforts should be t'J'u~ 
made to reduce it. This reduction can be accomplished in vari-
ous ways, as some cities have demonstrated, without restricting 
the legitimate use of water. Wastage in the mains can be cu~ 
to a minimum by systematic tests covering at frequent interval 
all portions of the city .1 The practice of charging each city 
department for all the water that it uses is sometimes stigmatized 
as a case of robbing Peter to pay Paul; but it is in fact the 
only effective method of discouraging the waste of water in 
public buildings. A significant decrease in the per capita co~ 
sumption also results from the extension of the meter syste 
to factories, hotels, and other large buildings. So long as 
fixed rate is charged, irrespective of how much or how little 
water an industry or a household may use, the temptation to 
wastefulness is apparent. Leakages in fixtures go unrepaired 
and cause no worry because they have no effect on the water 
bills. Taps are left open without heed to wastage. An interest-
ing illustration of this has been given in some northern cities 
where, strange to say, the peak of the water consumption is 
usually reached during the night hours of a winter c~ld-snap. 
One might suppose that the maximum load upon the city's water 
supply would come during the day hours of a summer hot spell, 
but that is not always the case. The reason is, of course, that 
letting the faucets run is a good way to keep water pipes from 
freeaing, and where the service is unmetered this practice bas 
ths merit of putting the expense on the city, not on the house-
holder. The avoidance of this and other forms of water waste 
is becoming year by year more imperative because the cities 
are steadily requiring greater quantities of water for legitimate 
use. It is quite tr.Je that the water resources of the United States 
are enormous, but they are not all within easy reach of the 
large communities.• Consequently it is becoming necessary for 

1 The taRt II made by attaebtna a Venturi meter or aome similar de'flct 
to the water main and then determlDlq by the pftiiBUre whether there II 
an •zt'ellla ftow. " 

• F. H. Now•ll, W..,... Rotounw l'twftl Oftd F•turo Un (New HaftD, 
1920). 
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the great cities, both in Europe and America, to go farther 
afield for their water supplies, or, if they draw from sources 
close at hand, to install expensive purification plants. Good 1 water, _like every other marketable commodity, is becoming more 
expensive. 

The The chief sources of public water supply in all countries are 
~~n':" of ~und waters, lakes, impoJ!!!ded ~atersheds, _ _and _Iive~:._ ~ 
rat·~ I are used by many smaller cjties throughout the world andhave 

upplies. been for centuries, but when urban growth passes a certain 
point the yield from driven wells usually proves insufficient and 
resort must be had to other sources of supply. There is an im-

GTound pression among laymen that water drawn from driven wells is 
\Vaters. \ b h always safe for pu lie use, but this is not invariably t e case, 

and the water, moreover, is sometimes unsuited for either in
dividual or domestic use until after it has been softened by 
ehemical treatment. The same is true of water drawn from 
natural springs. Some cities obtain their supplies by tapping 
old river formations which have become filled with porous matter. 
In seeking ground-water sources it is essential to study the 

LakeL geology of the region. Lakes, both great and small, furnish the 
water supplies for many communities in all parts of the world. 
Nearly all the cities and towns on the Great Lakes of America 
draw directly, and most of them without filtration, from these 
vast bodies of fresh water. The Great Lakes receive a large 
amount of sewage from these same communities, but the dilution 
has thus far been so large as to preclude serious danger from it. · 
Some cities, both at home and abrnad, have been able to nod no 

i f;
impler method of securing an adequate supply than that of 

The Im· consolidating the flow from all the small streams in an adjacent 
~~~df'! watershed. The outflow o( these streams is then diverted into · 
~~~ basins or reservoirs where it is · stored until needed. Berlin, 

Paris, New York, Boston, and Baitimore all use this impound-
Rivera. ing plan. At times a single river may afford a sufficient supply 

for a large city, but in such cases the water has usually been 
polluted upstream and is unfit for use without filtration. London 
draws from the Thames, St. Louis and New Orleans from the 
Mississippi, Cincinnati from the Ohio, Washington from the 
Potomac, and Philadelphia from its two adjacent streams, the 
Delaware and the Schuylkill, but in all these cities there are 
elaborate water-treatment plants. 
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There. is, accordingly, no best source of supply for all cities. 
Topography is kind to some cities in this respect and unkind to 
others. Each community must determine, in accordance with 
the extent of its own needs and the nature of the surrounding 
country' how it can best solve its problem with the least outlay. 
Glasgow, for example, is fortunate in being able to draw from 
Loch Katrine, which nestles high in the billa only a few miles 
away. Paris, on the other hand, pipes its eau potable from the 
Vosges mountains, New York has had to tap the Catskills (a 
hundred miles distant), while Loa Angeles, for want of a better 
alternative, fetches its water all the way from the Nevada 
frontier, a distance of over two hundred and fifty mile&. 
Whether to go far afield for water which is naturally good, or 
to filter the supply from a polluted source near at hand is largely 
a question of relative cost. 

The 
Available 
Sources 
Are Deter· 
mined bJ 
Topor· 
rapbJ. 

The expression "pure and wholesome water" may seem to be The 
Essentlala 

a simple one, but when it comes to elucidating the exact mean- or Good 
ing of these words the problem is not so easy as it looks. In an Water. 

absolute sense no water is "pure" until it has been artifu!!ally • 
tre&!:ea'. To be "wholesome," moreover, and thoroughly satisfac-
tory for all forms of public and private use, water must be ~r 
and odorleRs, without ta§te or color, reasonably soft, free from 
pathQS!!nic germs, and of a proper temperature. No raw water 
ever satisfies all these requirement:B; all natural waters contain l 
aome foreign substances in solution or in suspension. So purity 
is a relative term. When water is drawn from rivers or shallow 
lakes it may be reasonably free from noxious bacteria, but it 
ia often murky or turbid, especially in the spring or after heavy 
rainstorms. This necessitates the construction of reservoirs or 

• sedimentation basins in which the water becomes clarified through 
storage, the small atoms of mud and sand being allowed to settle 
to the bottom. The clarifying process may be expedited by 
the use of a chemical coagulant, such as alum or sulphate of 
iron.' 

Water from small lakes or streams is sometimes slightly dis- The Dl .. 

colored aa a result of contact with algm and other growths. ~1\v'!~~ 
Discoloration may also result from contact with dead leaves, 

' Wbeu alum wu first ult'd tor thla puJ'I)Oa there ••• eonalderable 
projudl<t araiDBt lt. In SL Loulo the propoeal to adopt the pi'OClHI rave 
liM to the aloau. "Wa don't want puckered water ... 
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peat, or certain soils. Exposure to sunlight for a sufficient period 
in a shallow reservoir will bleach the water and reduce or 
eliminate the bad color. The presence of algm in sufficient pro
fusion may also give water a perceptible taste and odor.' The 
cleaning .of the lakes, streams, and reservoirs is one way of 
keeping them free from algm, but when this does not suffice 
the water may be decolorized by aeration or by filtration. Odors 
and tastes sometimes result from the stagnation of water in 
reservoirs or lakes. Tbe upper layer of water is kept in circula
tion by the wind while the lower stratum is not similarly aerated. 
Then twice a year, in spring and autumn, the whole body of 
stored water turns over with the result that the odors and tastes 
from the stagnant lower layer are mixed with the rest. • For 
satisfactory use in many industries, such as dyeworks and 
paper-making factories, water must be absolutely colorless. Tbe 
aeration of water by passing it over spillways is a substantial 
help in removing both color and odors. New York City, in 
connection with the Catskill supply, has constructed some exten
sive aeration works.• 

Again, when the water is too "hard," in other words when it 
contains too much lime, it is poorly adapted to household use. 
More soap has to be used than with softer :water. In extreme 
cases it is sometimes necessary to soften the water by treating 
it with soda in water-softening ·plants. Such plants are now 
operated in connection with the public water supply systems 
of several American cities. Finally, as everyone knows, warm 
water is disliked by most people fo~ drinking purposes. Water 
which bas a higher temperature than 65° Fahrenheit during the· 

'In spite of all tbe study that lias- been devoted to algal tbe natural laws 
which govern their appearance and growth are not yet fully understood. 

' Allen Hueu, UletM W Gter au H otD , to Gel It. 16-17. In rural com
munities there are variooa superstitions C6Dcerning the cause of thia semi· 
annual turnover in lakes B.Dd pond&. Tbe explanation is simple enough. 
Raw water attains ita maximum specific gravity at 39.2 degrees Fahrenheit. 
In the late autumn, when the temperature of the air drops to the freesing 
point or thereabouts. the top layer of water in the lak~ pond, or reservoir 
is chilled to the point where it becomes heavier than tbe warmer stratum 
of water below. It oinks, tberefore, and forces tbe latter towards tbe top. 
In the spring, again. the procesa is repeated when the top layer warms up 
to the point of maximum specific gravity. 

•In 1917 the Now York Department of Water Supply. Gaa and Electricity 
published a booklet contaiuing an interesting description of T.M Jlwllioipal 
Water Bupplr Brot.,. of tr.. Uit11 of N- Y orl:. 
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8UIDDler months ie unpalatable. In the main the temperature 
of the water at the tap depends upon the source from which the 
supply is drawn. Ground water supplies maintain a lower 
temperature than those drawn from surface areas. Apart al
together from the question of pathogenic purity ·it is no simple 
problem, therefore, to supply the people with water which is 
clear, tastless, o4orless, colorless, and cool. 

Most important of all, however, because it is so closely 
related to the public health, is the sanitary quality of the public 
water supply, in other words its relative freedom from disease
producing organisms. These organisms, popularly known as 
microbes, bacteria, bacilli, or germs, usually gain access to the 
sources of water supply th_!<!_Ug~ _t~~ flow of_~ew~~ into it. 
Their presence in the water cannot be definitely ascertained 
except by chemical and bacteriological tests, although the prob-
ability of pollution can sometimes be determined by an inspec-
tion of the surroundings. Water analysis requires the services 
of a skilled bacteriologist.' The results of the test are commonly 
expressed by saying that colon bacilli (B.coli) are present or 
are not present in so many cubic centimeters of water. • The 
finding of B.coli in water is accepted as a definite, although not 
as an absolutely conclusive, indication of pollution by sewage. 
The attempt to detect the actual presence of typhoid bacilli 
(B .typhon) is not usually made because the task of isolating 

The 
Dangen 
That Lurk 
in a Water 
Supply, 

and identifying these particular members of the colon group is 
somewhat difficult. 

Typhoid is the most serious and the most common of all ~ater as 

water-borne diseases. 1 It must have scourged the world for ¥;~~~~~~ 
many centuries, but we have no way of measuring the extent of 
its ravages, for typhoid was not differentiated from any other 
kind of "fever'' until less than a hundred years ago.• During 

'On mothoda o! water analyols ooe G. C. Whipple, T/oe Miclwoop11 of 
Drt~ Waler (New York, 1914), and American Publle Hea.lth AIIIOOcla
tiOD, Blu4ord Mol/lodo for 1/oe B..-;..lioa of Woler (4th edltloa, Bootoa, 
1920). 

1 There hi DO dl""'t method b:r whk-h the approximate number o! B. ooli 
ID a riven quantity of water can be determined. 

"l'ypbuld Ia aot, bowo .. r, the oaf:r dl-ae traaamltted b:r polluted -ter. 
Cholera, d,rwnter7 and other lnteatinal troublea are 110metimea caused b,. • 
lt. G. 0. Whipple, TrPIIoid F.-:'" C- Tra-iolioa- ""-""" 
(Now York, 1908). ' 

'The apeellk: haeiUuo (B. ,., ....... ) _. DOt hlolated liD til 1880. 
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the greater part of the nineteenth century it was a prolific con
tributor to high urban death rates in all countries, but in the 
last four or five decades the mortality from this disease has 
been steadily coming down. As an example of the progress 
which has been made in this direction it may be mentioned 
that during the American Civil War the losses from typhoid 
exceeded the number of those killed in action; in the World 
War the American expeditionary forces had almost no losses 
from this source at all. The protection of water supplies, the 
chlorination of water, and the anti-typhoid inocculation of the 
troops, combined to bring about this result.' In the larger cities 
of the United States, thirty years ago, the annual death rates 
from typhoid often ran as high as sixty or· even eighty per 
100,000 population; today it is everywhere below twenty, and 
usually below ten.• In the principal European cities it is even 
lower. The day is approaching when typhoid will be as uncom-

t mon, in all civilized communities, as smallpox, yellow fever, and 
bubonic. 

The security of the public water supply from typhoid bacilli 
can be effected in various ways. One method is to protect the 
sources of supply against pollution. Raw water is not danger
ous to public health except insofar as human action or negli
gence has made it so. If lakes and catchment areas are ade
quately guarded against contamination, by diverting all sewage 
and polluted surface-water, the public supply can be drawn 
from them with impunity. But the.protection must be absolute, 
complete, and continuous. It involves the enforcement of etrict 
regulations and the conetant policing of lake shores or water~ 
sheds. . . 

Water which is only slightly pol.Iuted may be made safe for 
human consumption by storage for a sufficient period in 
reservoirs. Disease germs do not multiply in impounded water, 
at least not when exposed to air and sunlight. On the contrary 

1 There were fewer than 2000 cases among four million men at home and 
overseas. Had the death rate for the World War been as high as that 
for the Spanioh War, the American army would have lost, during the years 
1917·1918, more than 60,000 men from typhoid alone. 

1 In Providence, Rhode Island, a city of 240,000 population, there wu 
not a single death from typhoid during the year 1922. This is a phenomenon 
without precedent in medical history and vividly illustrates the direction 
in which things are tending. 
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they decrease rapidly after a few days, and ultimately disappear. 
The length of time needed to secure this natural purification by 
storage depends on the degree of pollution, but under ordinary 
conditions a period of sixty days is deemed to be sufficient.' The 
danger is that by some mishap the polluted water may get into 
the mains without having been retained in the reservoir for the 
full interval. Many large cities, including New York and Boston, 
depend upon storage as well as upon the protection of the 
catchment areas for the safety of their water supplies. The 
color of water, especially when due to organic matter, is also 
leasened by storage; but the bleaching or decolorizing action of 
sunlight does not extend to the lower layers of the stored 
water. 

A third method is disinfection. The most common plan is 8. Dlela· 
chlorination, or the sterilization of water with chloride of lime fectloD. 

or with liquid chlorine. When chloride of lime (commonly 
known as bleaching powder) is used, the customary process 
is to dissolve it in water and apply the solution in small quantities 
at the intake. Pure chlorine, commercially known as liquid 
chlorine, is now coming into more general use for water dis
infection. Either process is simple, and relatively inexpensive. 
In the case of water which does not carry too much suspended 
matter the chlorine treatment secures a high degree of bacterial 
removal.• But chlorination does not make muddy water clear, 
nor can dirty water he made suitable for human consumption by 
merely dosing it with a chemical substance. Neither does chlor-
ination always make water safe. Certain spore-forming bacteria, 
which are capable of producing dysentery, are not destroyed by 
chlorine disinfection. Disinfection, therefore, ought to be r&-

1 garded as an emergency method, or a supplementary method of 
water treatment, not to be depended upon permanently and 
alone. Its highest service is rendered as an adjunct to storage, 
sedimentation, or filtration, or in any emergency where the 

a Experiment. have abown that water from the Thames containing 770,000 
bacllU per e. e. could be nonckorOO ufe for human coDBUmptlon by etorqe 
lor a P'riod of a t.w weeki at normal temperature. Tbe bieber tbe tem.· 
perature of the water the ehortt-r the llfe of tbe organiam. A. 0.. Bouton. 
Bog~ ......... , Reoord, VoL LXV, p. 008 (June 1, 1912). 

'The t'blortnatlon of tht>lr wottor euppUea Ia now beln~r carried on, uauaU7 
u a auppl•ment to filtration, or atorace. or aome other form of mechanteal 
treatment, by a lar.,. number of American cltleo, !ncludlnc eomo of tho 
bla ... t amo01 them. 



4. FUtra· 
tlon. 

Types of 
Filtra· 
tion: 

(a) Slow 
Sand Fii .. 
tration. 

152 MUNICIPAL ADMINISTRATION 

effects of water pollution cannot be promptly dealt with in a,ny 
other way.' 

The filtration of a public water supply is in many cases the 
only satisfactory method of making it suitable for both industrial 
and domestic use. Water filtration is largely the product of 
the past fifty years, for although there were filtering works in 
European cities as early as 1860, the first large municipal filtra
tion plant in the United States was not constructed until 1893.1 

Twenty-five years ago fewer than two million people were being 
supplied with filtered water in the United States; today there 
are probably twenty-five million or more. The filtration proc
esses have had, and are still having, a remarkably rapid spread. • 

There are two types of filtration plants, namely, the English 
or slow sand filtering process, and the American or mechanical 
filtration method. The slow sand filter is man's adaptation of 
nature's methods as used in river beds where water percolates 
through layers of sand and gravel until it reaches springs or 
wells in a clarified conditiQn. The construction of a slow sand 
filter is simple. A large water-tight basin, usually of concrete, 
is built with suitable under-drains or outlet pipes underneath. 
The basin is then partly filled with broken stone and covered 
with sand. Raw water from the lake or river is allowed to 
flow in at the top of the basin and to work its way through the 
sand and stone to the outlets below. During this process the 
bacteria and suspended particles of matter which happen to be . , 
in the water adhere to the grains o.f sand or to the film which 
forms on them. The slow sand filter removes 99 per cent or 
more of the bacterial content, but it does not in all cases eliminattl' 
taste or discoloration. Hen~e ,it is sometimes necessary, when 
the raw water is badly discolored, to employ some supplementary 
treatment, such as aeration, or to' run the water through the 
filters a second time. Slow sand filtration, coupled with aera
tion, is said to eliminate tastes and odors better than any other 
method of water treatment. The slow sand filter, however, is not 

1 There are other methods of disinfecting water, notably ozonization. 
This process, while theoretically sound, Is rather expensive. The use of 
the ultra-violet ray has also been tried, but not on a large scale. 

1 This was the BS.nd filter at Lawrence, Massachusetts. It was followed 
In 1899 by a larger plant at Albauy. 

• For treatises on the subject see the list of referencefl at the close of 
this chapter. 
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well adapted for use with waters which, like those of the Ohio 
or Mississippi, are turbid or muddy. The mud soon covers the 
face of the filter and clogs it. Even with relatively clear waters, 
such as those of the New England rivers, the surface of the filters 
must be cleaned at intervals. Sand filters are built in such way, 
therefore, as to permit one or more of them being out of use at 8 

time. 
The other type of filtration plant, the rapid or mechanical 

filter, bas been coming into more general use during recent 
years. There are several types of mechanical filter, but all of 
them use 8 bed of sand three or four feet thick enclosed in a 
covered tank or container made of concrete, bronze, or other 
durable material.' The raw water, having first been treated with 
8 chemical coagulant, is forced under high pressure into this 
container where it passes down through the sand at a rapid rate 
leaving the coagulated particles to accumulate on top of the bed. 
Daily or oftener this top layer of sediment is cleared oft by 
forcing water or air through the filter in the opposite direction.• 

(b) Me
chanical 
Filtration. 

There is a popular impression, somewhat encouraged by filter The Two 

construction companies, that these two filtration plans are rival ~!U"::.~~n 
processes, either 'Of which a city may choose at its discretion. Compared. 

Sanitary engineers are well aware, however, that this is not the 
case. Each method has its own appropriate field. The mechani-
cal filter is preferable where the water is muddy but not badly 
polluted. It is effective in removing a large percentage of the 
bacteria ; how large is a matter of disagreement among the ex-
perts. Even at the worst, .however, the water can be chlorinated 
after it comes from the mechanical filter and thus rendered safe. 
With 8 sufficient use of coagulants the mechanical process re-
moves all turbidity and discoloration. By using this process a 
city is able to handle about one hundred million gallons per 
acre of filtering area daily,-the normal supply for a million 
people. Mechanical filters are usually less expensive than slow 
sand filters to install, but more expensive to operate. The selec-
tion of one or the other method depends upon local conditions; it 
cannot be determined by any general rule. The nature of the 

1 The lyp<O dllfer u reoP<!"bl oiJio, ahapo, methodo of cleanlnc the 81ter, 
method• of ual'l• the l"'arulaut:a. and 110 on. •. 

• A filii d<oorlptlon mR.Y ho found In J'ooeph W. EUmO: Walor ~lioto ' 
(Now York, 1017), pp. 178·2511. 
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raw water, whether clear or turbid, discolored or not, badly 
polluted or not, is the most important factor but not the only 
one. Consideration must also be given to what sites are avail
able and what they cost, likewise to what the city can afford 
to spend.' 

After water has been _filtered it is generally stored in reser
voirs until needed, these reservoirs being necessary to ensure 
that the city will have a reserve supply in case of conflagration 

_qr_d:l:~~t. Such reservoirs should be ~ve~lter~ water 
deteriorates when exposed tg strgag light, particularly jn !'arm 
~!: !'he reservoirs must also be guarded against pollution. 

Fresh pollutioq in the reservoir is much more dangerous than 
original pollution at the source. 

The correct and safe location of water mains the determina
tion of E~oper water pressures, and the designing of the pump
il!g __ p_Ia!l~ are engineering problems which must be carelully 
worked out if the public water system is to function satisfactorily. 

(

No matter how excellent the water itself may be, no system of 
public supply will give full satisfaction unless the arrangements 
for distribution receive their appropriate share of attention. 
One of the chief considerations is that of pressure in the mains. 
The reservoirs, mains, and pumping plants of the older water
supply systems were located and designed with moderate pres
sures in mind. Today much higher pressures are needed because 
buildings are taller and cities have in many cases spread to 
higher land than that originally occ'!pied. To meet this require, 
ment some of ·~he old reservoirs have had to be abandoned, new 
pumping plant~ installed, and old mains replaced. An increase · 

I in pressure adds to the cos~. of pumping and also involv~ an 
increased waste of water when breaks or leakages occur in 
the mains. For all ordinary purpcises a pressure of from fift 

:.to one huJJ.~Jred pmmds Per sw•••e ili!;h at the city's ~t level 
is sufficient, but for high-pressure fire-protection hydrants twic 
or three times this figure is needed. The high-pressure system 
is therefore provided with separate mains of special size and 
strength. · 

1 Some cities are now using double filtration, tbat is, mechanical filtration 
followed by slow sand filtration. Poughkeepsie, N. Y., is a good example. 
In dealing with a badly polluted supply, double filtration is said to be by all 
means the aaft'st process. 
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Another essential is to have mains large enough to supply 
water (especially to industries) in the quantities needed. Many 
cities have failed to make adequate provision for the enormously 
increased industrial demands that are coming upon them. They 
have figured their probable increases in population liberally 
enough, of course, but have not usually added a sufficient margin 
for increased consumption per capita. So six inch pipes have often 
been put down where ten inch mains become necessary within 
five or ten yeare. Thie replacement of sound but inadequate 
mains has been a source of great and often inexcusable waste, 
involving, ae it does, the wqolesale tearing-up of street pave
ments. Here is another branch of municipal administration in 
which judicious planning, guided by expert advice, would result 
in large savings.1 It baa been estimated that about one-fourth 
of all that has been C~Cpended on public water supply systems 
in the United States is an atonement for the absence of planning 
or for the use of badly designed appliances. 

The amount of money invested in the public water supply 
aystems of the United States at the present time is well in excess 
of a. billion dollars. Annual expenditures for improvements, 
equipment, and new construction are at the rate of more than 
fifty millions per year. In most cities the work of laying mains 
and installing meters is done by the regular employees of the 
water department, but new construction (basins, reservoirs, pump
ing plants and high pressure services) is usually carried on under 
the contract system. To some extent the initial cost of P.xten
sione and equipment has been paid out of surplus income from 
the water rates, but for the most part it has been defrayed by 
borrowing money ,-by the issue of water bonds. The interest 
upon these loans, and the contributions to the sinking fuilda 
necessary to extinguish the loans at maturity, a.re charges upon 
the water revenue and are not usually paid out of general taxes. 

a Dlatrtbutlon plpea are often laid In the ume trencbee with 1ewer malna. 
There 11 no d&nlt"r of pollution ln.olved In thia practice alnce the pre.ure 
on the water maina t. alway• outward; but Intake pipe~ moat alwaya be 
kept &I far l"f'movNJ u poatdble from aewera and draina. "1 believe there 
Ia a Df'l&the Pl't'MUI"' &xerted at certain tlmee, u wbea a fire hydrant Ill 
turnt'd on, Thl1 n~rntlve pr.uure would ctve an opportunltJ for water 
outalde the main to Ink In tbt'OUCb opea. jolot& J bellen there are knowu 
ln•tanf'M wbea. tht• baa O<"C'UI'I'NI ud wbere a contamination of the water 
... ulh!d." B. B. Wood, Bwlllliooo .l'reol;oellf .ol.pplie4 '(New Yorlr, 1919), 
p. a:.~ 
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The general policy-not altogether defensible--has been to look 
upon the municipal water supply as a "reproductive" enterprise, 
able to pay its own way and perhaps contribute a little to the 
city treasury besides. Water rates have accordingly been fixed 
on a scale sufficient to pay all overhead charges and all costs of 
operation including ordinary renewals.1 In addition it is cus
tomary to make no charge for water used in the various city 
services such as parks, fire protection, streets, and public build
ings. 

It is di.flicult, year in and year out, to fix the schedule of 
water rates in such way that there wm he neither §J!rplus nor 
.de.fil:it. The expenses of operation vary with wages and prices 
and these may undergo a marked increase within a very short 
time, as happened during the .years 1917-1920. But when a 
schedule of rates is once fixed there are both practical and 
sentimental objections to changing it. People seem to object 
more strenuously to increased charges for water than to a 
corresponding rise in the rates for gas or electricity. So the city 
authorities, in their desire to avoid a political rumpus, often 
keep an old schedule in operation long after it is out of gear 
with the costs of operation. 

As to the methods of arranging the schedule of water rates 
there has been a great diversity of practice; one might allDost 
assert that no two cities have done exactly alike; but the various 
schedules can be grouped into three categories. These are the 
fixed-rate system, the classified system. and the meter sysJem. 
Selling water at fixed rates, irrespec'tive of the amount used, was 
common in American cities, especially in the smaller ones, a 

)

generation ago. But the objections to this method soon become 
apparent; it was UEeeonomic: Unfair to the small consnmgr, and 
encouraged wastefuln~. Thereupon many cities adopted the 
Plan of classifying their consumers according to the nature or 
value of the premises served, or according to the size of the con-
nection between premises and water main, or according to the 

/ ' In reckoning uoverbead" charges no account is taken of the city's 
V' eqlritg ill the plant, that Ia, !IIi value above the bonded indebtedneaa. In oome 

cities the value is two or three times the total amount of the outstanding 
loans. It fa sometimes aratUed that this equity should be treated as though 
it were common stock and that the city treasury should receive dividends on 
it. Otherwise the water consumers are getting the free use of property which 
belongs to the general body of taxpayers. 
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number of faucets in the house, or on some other basis. Each 
service was thus given a special rating which was assumed to 
bear a rough approximation to the amount of water used. This 
plan represented a step in the direction of greater fairness, but 
it was not effective in preventinJLY'a~~ and it aroused much 
cl.i§.c.QD!&Df, among. con;umers who often discovered that their 

neighbors were paying less and using more than themselves. So 
the practice of metering each individual service ultimately came 
into vogue and of late years it has been extending rapidly. 
In some cities practically the entire service is now on a metered 
basis; in others this situation is being reached as rapidly as the 
meters can be secured and put in place. Under the meter system 
it is usual to fix a certain rate per hundred cubic feet for water 
used up to a designated amount, with a lower rate for all water 
above this amount. Some cities and some water companies 
have an elaborate sliding scale of rates in which a differ- .
entiation is made between the industrial and domestic use of 
water.• 

The merits of the meter system are easy enougli to discern. 
• There is no good reason why water, being a marketable com-

modity, should not be sold like other merchandise. Water and 

1 
gas cost about the same per hundred cubic feet, yet no one 

, expects to buy gas on a fixed-rate basis. A measured service is 
fair to all, including the city which sells the water, and it has 

Advan· 
tagea of 
the Meter
Rate 
Syatem. 

the great merit of providing a check upon waste.• On the other 
hand, the general installation of meters necessitates a large in
vestment, and the cost of maintaining them is also large, for 
meters get out of order, deteriorate, and in time have to be • 
replaced. There is always a good deal of popular opposition 
to the policy of metering the water service; some of it is inspired 
by largo consumers (including the newspapers) who find that 
it increases their water bills, and some of it by philanthropic 
workers who claim that the installation of meters discourages ..,.. 
the legitimate use of water for sanitary purposes in the poorer 
sections of tho city. Some resentment is also attributable to 
the fact that the schedules often impose lower rates per hundred 

I Tbere Ill a full dla<uaolon or the IIUbject In Allen Huen'o Jt- BGIH 
for ll'a""' lforloo (New York, 1018). 

1 UnhappilY lt dON not aeem to be a permaneont ~heck. Tbe lnatallatloa 
of mettoN wlll roduee the per capita eonaumptlon tempotarliJ, but after a 
lew JOOro the people 1row careleao apiD. 
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cubic feet upon large industrial consumers than upon private 
families. In spite of this opposition, however, the meter system 
continues to make headway. Water-depart.ment authorities are 
a unit in favor of it. 

In many cities the water department is still controlled by a 
board, usually of three or five members. Only in smaller com
munities are these water commissioners now elected by popular 
vote; in the larger ones, as a rule, they are appointed. There 
are objections to the board system as applied to the manage
ment of this department and the general tendency is to get 
away from it. In the smaller cities, however, where the cost 
of employing a single commissioner would impose an excessive 
burden, the unpaid board bas a very practical consideration 
in its favor. In the larger cities, on the other hand, there is 
much to be said for the single-commissioner plan.' Not only 
is the work in the hi{!hest degree technical, but it so inti
mately concerns the health of the people that no chance of mis
hap through the interplay of politics or of personal jealousies 
should ever be taken. Sometimes a water commissioner gives 
his full time to this work alone, but more often he combines 
it with other functions. In New York City, for example, there 
is a "Commissioner of Water Supply, Gas and Electricity" ap
pointed by the mayor; in Boston the management of the water 
service is grouped with the care of streets, sewers, and bridges 
under a commissioner of public works. But however related 
to other branches of city administr~tion, the water-supply ~ervice 
always forms a separate division or bureau, with a special super
intendent or deputy commissioner in charge. Its importance 
demands that it shall have .at. least this recognition. 

Whether it be ranked as a separate department or dealt with 
as a division of some larger field like public works or public 
ultilities, the proper internal organization of a water depart
ment presents some administrative problems. Several functions 
of a widely differing character come within its jurisdiction. The 
work of a water department is, of course, largely of an engineer-

s My colleague, Professor George C. Whipple, for whose opinions on this 
as on every other matter of sanitary engineering and administration I have 
a profound respect, tells -me that in his judgment the water board with its 
water 1mperintendent usually got better results than the more m~em water
commissioner system. 
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ing character, dealing with plans, construction, maintenance, and 
repairs; but it also includes such matters as water analysis and 
water purification, things which call for the help of sanitary 
experts ; and it must take care of the financial end of the busi
ness, which includes the work of fixing rates, keeping accounts, 
and collecting bills. A well-organized water department must 
make provision for the proper handling of all these things. This 
does not mean, however, that all of them must be done by the 
department's own officials; to attempt this in smaller cities would 
involve needless duplication. Except in the larger cities where 
there is work enough to employ a separate engineering staff for 
the water department alone, the plans and specifications needed 
by the water department can be provided by the city engineer's 
office. The collection of water bills, again, may be turned over 
to the office of the city treasurer or collector of taxes, unless 
the work is sufficiently extensive to demand the establishment 
of a special income bureau within the water department itself. 
Ia the smaller cities, accordingly, the problem is that of co
operating effectively with the other departments. 

So fill' as its subordinate officials and employees are concerned, 
the water department lends itself very well to the policy of 
selection on a civil-service basis. Its problems, as has been 
said, are largely technical. With the exception of the laborers 
employed in the work of construction, extension, or repair, the 
employees of a water department are intrusted with functions 
which require a high degree of intelligence. Miscalculations in 
the laying of mains, errors in water analysis, and mistakes in 
water accounting are all easy to make, and indeed they are 
almost certain to be made with costly repetition unless the city 
takes reasonable precautions to keep political patronage out 
of the department. In a day when the laws require that even 
the village pharmacist shall be rigidly examined and licensed 
because otherwise his gaucherie might bring death or illness to 
some customer, is it not an anomaly that any city shourd tolerate 
the blunderings of political spoilsmen in such vital matters as the 
adequacy and safety of water supply, the engineering problems 
of reservoirs, pumps, mains, and pressures, and the highly techni
cal questions of water analysis and water purification? Prac
tically every regullll' position in the city's water deplll'tment 
involves duties of a definable nature, and whether or not a man 
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is capable of performing them can he determined by means of 
a practical test. A typhoid epidemic is one of the penalties that 
a community is likely to pay for keeping its water department 
under the sway of the politician, and a drastic penalty it is. 
The assertion has been made by health experts, and there is 
some force to it, that for every outbreak of typhoid due to 
water impurities somebody ought to be put in jail. But it is 
a wiser policy to prevent than to punish. 

In European cities the water supply has been, in most cases, 
a municipal enterprise from the first. There have been some 
notable exceptions {London, for example), but private water 
cffipani~~Ylt.P~v:~anaged to gain a fimi foothold on the 
ot Jl_~_sid!l .. Q.Ltbe..At.la!l.tic. The earhest water plants m Amen
C'an cities, on the other hand, were privately owned; among the 
sixteen that had been established in 1800 only one belonged to 
the municipality. Gradually, however, public ownership began 
to make headway, and by 1875 more than half the water plants 
of the country were owned by the cities. Then came a reaction. 
The percentage of private plants again increased until in 1890 
it stood at about sixty per cent of the whole. But the pendulum 
thereafter began to swing in the other direction and today an 
overwhelming majority of the water plants which supply the 
cities of the United States are in municipal bands. 

Like any other public utility when privately operated, a water
supply system must secure a franchise in order to lay its mains . 
in the streets. Water franchises were granted very freely by Amer
ican cities during the greater parl of the nineteenth c~ntury; 
they were often given for long terms, and carried valuable 
privileges.• Since the companies operating under these franchises 
were allowed to charge high· rates for water supplied both to · 
the city itself and to the citizens, they frequently made good 
profits and their franchises 11ecame valuable. Most of these 
private plants were well-managed, but their officials were nat
urally more interested in earning dividends than in providing 
new safeguards against possible pollution. Not only is the 

I 
water service a natural· monopoly but the demand for water is 
a demand for an absolute necessity. It _i~ervice of too *••n
scendant importance to be left in private hands and it is now. , 

s For a discuSBion of this subject see Deloa F. Wilcox, MlflticiJJdl Prtllf. 
el'Miu (2 "ol&, New York, 1910), Vol. II, pp. 397-450. 
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being almOst everywhere brought. under puhHc cootro!. There 
lB bUie point in discussing what provisions a. water franchise 
ought to contain, or what powers it should grant, and what 
restrictions it should impose, for the day of the water franchise 
is done. 

Public ownership of the water-supply system is demanded 
by various considerations which do not apply to other public 
utilities such as lighting plants, street railways, and telepnones. 
The water supply, in point of adequacy and _ _p1,1ri.tyJ has a rela
tion to the public health which -the others have not. The city 
cannot leave the control of its illness-and-death-rates in the 
hands of any profit-seeking concern and should not be asked to 
do so. Again, the city itself is the largest individual customer 
of the water plant. Thepark department;-tlie-street:sprilikling 
service, the sewer-clea11_ing division, the fire department and 
many other branches of municipal administration are all large 
users of water; they sometimes take as much as one-fifth of 
the entire daily supply. Finally, there is a public interest that 
may he adversely affected by a private water company's rate
making policy. One method of charging for water may encourage 
the coming of new industriesj another may drive them away. 
One schedule may-discourage the owners of crowded tenements 
from putting in proper sanitary arrangements; another may 
make it more easy for them to do so. Water should be supplied 
to the people at cost, or nearly at cost, and a private company 
cannot be expected to operate the plant on this basis. For 
these various reasons water supply is a public utility that stands 
in a. class by itself. The issue of public or private ownership 
cannot here be settled on economic grounds alone. Soci!_!.l con
sideration& bulk large. One may therefore be a strong advocate 
or publicownership in this field, and yet be strongly opposed to 
the municipali1ation of gas plants or street railways. 

The 
Neceulty 
of Public 
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And what of the future? It is within the bounds of con- A Few 
Predie-servatism to say that within a. generation or two the water- tloDL 

'upply system will everywhere be owned publicly, that water 
will everywhere be filtered or otherwise rendered absolutely safe 
for domestic use, that the meter system will be universally v 
adopted, that scientific progress will simplify the problems of 
water treatment, and that a. large percentage of the present-day 
waste will be elimin11ted by improvements in bo~sehold plumb-
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ing. In spite of waste-elimination the per capita consumption 
of water seems likely to increase; but if it continues to increase 
as it has been doing there will assuredly be a lot of trouble in 
American cities. 
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CHAPTER XXX 

PUBLIC SANITATION 

It the most imperative need of a modern city is its water Publle 
supply, the next in point of urgency among its daily requirements ~:~tatlon 
is the removal' of waste. A modern community could endure for E ... nttal lnduatey. 
a season without pavements, street lights, parke, telephones, 
or street care; and it might conceivably struggle along for a 
time without schools, police, or fire protection; but without 
water and sewerage it .would find the greatest discomfort and 
inconvenience within twenty-four hours. Public sanitation is 
therefore entitled to a place at the top of the list among the 
essential induetrie~~ of every large community. It may be 
briefly defined as the art of removing all objectionable wastes 
in the most unobjectionable way. The layman thinks of 
sanitation as a branch of public health, and in a sense 
he is right; but much of what is done in the name of sani-
tation is not directly related to public health at all; it 
is largely a contribution to public convenience. No urgent con
siderations of public health are involved in the removal of ashes, 
snow, or waste paper, for example. 

The modern city throws off an enormous amount of waste The 
material from day to day. The total is sometimes as much !}·~~:::, 
as a ton daily per head of population. The wastes of New York Remov~J 

C't th' , I d d I b'll' to Pubhe 1 y, every mg mc u e , amount to at east twenty 1 1on Connnl· 
tone per annum, all of which has to be removed and disposed ence. 
of in ways which promote the public convenience, and safeguard 
the public health, without placing too heavy a burden upon the 
taxpayer. This waste consists of a great variety of things, all 
of which, however, may be grouped under five general headings, 
namely, ashes, rubbish, garbage, sewage, and snow. Ashes, of 
course, offer no direct menace to the public health. In all crea-
tion there is no more germ-free substance than fresh-made ashes. 
When ashes are taken away by the municipal aqthorities it is 
merely because this work can be better and more cheaply done 
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by common action than by leaving it to individual initiative. 
Rubbish and garbage, on the other hand, may become a health 
menace under certain conditions by increasing the number of 
rats, mosquitos, flies and other insect carriers, but their removal 
is also a matter of public convenience as well as of health pro
tection. Sewage is the only form of public waste which. directly 
menaces the health of the community, hence the efficient disposal 
of sewage may be said to be, first and last, a public hea)th 
measure. Public sanitation is therefore a very comprehensive 
term, for it includes the removal of all industrial and domestic 
wastes, whether in the interest of health, convenience, orderliness, 
or all of them combined. 

In northern cities, especially during winters when the pre
cipitation is heavy, the removal of snow from the streets is a 
tedious and costly enterprise. Most of the city's attention 
is devoted to the business thoroughfares and the vicinity of fire 
hydrants. _Apart from waiting for a change in temperature 
there is only one practical way of getting snow removed from 
the streets, which is by carting it away. A certain amount of 
it can be scraped or dumped into the sewer manholes; but if the 
quantity is too large for disposal in this way the only alternative 
is to haul it into the nearest waterway or to vacant land which 
has proper drainage facilities.' 

Ashes are the most innocuous and the most uniform of all 
urban wastes; they present the simplest problem of collection 
and disposal. This is not only because of their relative cleanli
ness but bec;use the total amount. varies little in quantity for 
several months at a time. In northern cities this total is abo11t 
one hundred and fifty pounds per year for evety head of popu
lation, but it is gradually becoming smaller because of the more 
extensive use of oil fuel in industries and of gas for cooking in 
homes. If kep~ free from rubbish ·and garbage, the ashes make 
excellent filling for low and swampy lands, and in most cities they 
are disposed of in that way. Serious difficulties are involved, 
however, in persuading or compelling householders to keep their 
ashes separate from. other forms of waste. 

Rubbish is the term applied to an assortment of waste which 
defies exact definition; it includes not only street sweepings 

' The coat of removing snow in this W8J' will usual.ly run from twent:J to 
forty cents per cubic yard. 
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but castaways of wood, paper, leather, tin, glass, rubber and 
what not-in southern cities they call it "trash." The prob
lem of getting "trash" out of the way is one of no great 
technical difficulty, but it sometimes involves considerable 
expense. Most of the smaller cities collect ashes and rub
bish together, carting both to the same "dump" or tract of 
low land. In larger cities the same plan is sometimes fol
lowed, but it becomes steadily more expensive. This is be
cause the length of haul to suitable dumping places is in
creased as the clQI!.e...in lands become filled. In such cases it is 
often found cheaper to incinerate the rubbish at some central 
spot. Occasionally, before -incineration, it is picked over by 
city employees at reclamation stations, or by junkmen who pay 
an annual sum for the privilege. Everything that can be further 
utilized is taken out dpring this sorting process. Some years 
ago it was commonly believed that rubbish incinerators could 
be used to develop electric power, but experiments in this direc
tion have not been generally successful. The fuel efficiency 
of rubbish is low (less than twenty per cent of that of steam 
coal), and a large amount of extra handling is required because 
the rubbish cannot be dUIDJled from above but must be fed 
uniformly to the incinerator in order to keep up a steady fire. 
In some seaconst cities it has been the practice to load the rubbish 
on scows for dumping at a distance from land. This plan has 
been found objectionable, however, in that much of the lighter 
rubbish Boats back and litters the beaches. It has been aban
doned in Europe and is now being discarded in America. 

Another form of rubbish is made up of dead leaves, grass 
cuttings, and other natural litter including street sweepings and 
animal manure. A certain amount of it is washed into the 
sewers by heavy rainfalls or in the course of the spring 
thr. ws. To prevent its clogging the mains there are catch-basins 
which intercept it and which have to be cleaned out by hand at 
intervals. Rcfus11 has some value as fertili1ing material, and 
in smaller cities it can usually ba marketed to neighboring 
farmers. In larger communities the longer haulage renders 
this method of di•pOt!al more difficult and the refuse (or a large 
part of it) is often taken to the city dumps along with aahes 
and other solid wastes. The steadily decreasin~ use of horses 
in cities baa greatly diminished the amount of refuse collected 
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from the streets and has correspondingly simplified the problem 
of keeping them clean.1 

Then there is the type of waste known as garbage. It is made 
·up chiefly of what comes from the kitchens of hotels, restaurants 
and d~ellings, together with offal from markets, decayed fruit 
and vegetables from shops, and other putrescible matter. In 
amount and composition it varies greatly iu different cities, in 
different parts of the same city, and at different seasons of the 
year.• Many smaller cities make no provision for the collection 
and disposal of garbage; they leave it to be burned by the house
holders and thus to become a public nuisance, or to be collected 
by licensed scavengers who dispose of it by feeding to hogs. 
In some larger communities the garbage is gathered by city em
ployees and sold to hog farms outside the municipal limits. 
From seventy-five to one hundred hogs will consume a ton of 
garbage per day.• This plan has the merit of affording a cheap 
solution of the disposal problem but it is offensive in thickly
settled areas and can hardly· be called a sanitary method any
where. It makes essential the separation of garbage from all 
other household waste, which is not an easy thing to secure· 
because householders find it so much more convenient to dump 
garbage, rubbish, and ashes into the sam~ receptacle. Some 
cities use the garbage, mixed with ashes or earth, for filling low 
land and natural ravines. When the garbage is spread in thin• 
layers, treated with a deodorant, and well covered with soil, 
this plan is not objectionable. It has been found that land so · 
filled is not usable, however, for "Several years.• Dumping or 
burying unmixed garbage in shallow trenches has nowhere be(\n 

1 For a discussion of street cleaning organization and methods see A. P. 
FolweU, Municipal Engineering Pra<:tico (New York, 1916), pp. 297-314. 

• An investigation in Chicago about ten years ago, showed the amount 
to be in some wards as high as 100 poUnds per capita annually, while in 
othen it waa as small as 54 pounds, These figures are low; the average 
in most cities ten years ago ran above 200 pounds annually per capita. 
Analyses of garbage in different cities have shown a variation in animal 
and vegetable aolida running from 15 to. 30 per cent. In ordioaey garbage·"' 
the moisture amounts to seventy per cent or more of the whole. From 5 . 
to 10 per cent of the solid matter is fat or grease. · 

• There is a good deal of' recent data on waste disposal in Capes and 
Carpenter, Mumoipal HotUJecleaning (New York, 1918), pp. 169. ,· .. 

• In Chicago a large amount of garbage has been used in this way., The 
garbage is treated with a deodorant and then dumped on low land where 
it is spread to a layer one foot deep. Ashes to a depth of eighteen inches' 
ere nes:t spread upon it, followed by another layer of garbage, and ~ on 
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found satisfactory as a method of disposal, for such dumps soon 
become nuisances. Some cities send their garbage out to sea, 
which is a harmless plan if the scows are towed far enough from 
shore. New York City uses this plan. Some other cities incin
erate their garbage along with rubbish. Incineration is more 
extensively used in Europe, however, than in America. Some 
British cities utilize the heat from these garbage and rubbish 
incinerators to generate electric light and power, but it is difficult 
to determine from their accounts whether the results are finan
cially worth while. 
· The utilization of garbage by treating it in a reduction plant 
for the recovery of fats and grease has been found practicable 
in some of the larger cities; but the output of garbage in cities 
of 100,000 or le88 is too small to be profitably used in this wa)·S 
When a sufficient supply is forthcoming the reduction proces 
is sanitary, economical, and affords employment to a number 
of workmen. In some cities the reduction plants are operated 
by commercial companies, in others by the municipality itself. 
As for the process, it is not very complicated. The material is 
conveyed on scows to the plant where it is swung into large tanks 
or digesters holding from eight to ten tons each; The lids of 
the digesters are then screwed down and steam is injected at high 
, pressure. In this way the gar bag~ is "cooked" for about eight 
liours at the end of which time it has the consistency and appear
ance of apple butter. It is next run through a pre88 which 
forces out the moisture and grease, leaving dry "tankage" to 
be sold as fertilizer. The moisture and pease are separated, 

. sometimes by the use of gasoline, and the grease is then used for 
making soap or other marketable products. 

The amount of grease recovered per ton of garbage varies 
greatly.• Garbage from meat markets, for exNDple, gives a very 
much higher yield than garbage from dwellings. It is worth 
mention that the fat-content of household garbage declined 
enormously during the war, due to the "meatless" days and to 
the education of the people in the art of food conservation. Since 
the close of the war, moreover, the effects of the lesson have 
until tho BU 11 completed. Thlo plan baa pro~ed to be both economical and 
tanltley, 

'In Oolumhuo, Ohio, wblob m&J be taken aa a tn>)cal <lt;y of medium 
llloo, tho • .., .... Ill 114.87 poundo of ,_ .. and 162.1 powido ol ''tankap" 
porlliD. 
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been very much in evidence and the yield of fat per ton of 
garbage is today below what it was eight or ten years ago. 
Reduction plants are ill-smelling establishments unless great 
care is taken to exhaust all gasses emanating from the process. 
Boston sells its garbage to a reduction company which operates 
an establishment on Spectacle Island in the harbor. There are 
municipal reduction plants in Cleveland, Columbus, and other 
cities. 

Within the last few years another reduction process has been 
brought into use. It is commonly known as the dry-heat method. 
The raw garbage is placed in sealed, jacketed tanks into which 
a grease solvent is pumped. Steam is injected into the jackets; 
the solvent releases the grease, which is then run off and utilized. 
After the extraction of the grease the garbage is further dried 
and sold as tankage. Among the various advantages claimed 
for this process are the smaller cost of installing the plant, 
lower operating expense, and the entire absence of offensive 
odors.' 

But no matter how economical or how sanitary the disposal 
process may be it is a rare city that finds no difficulty in keeping 
its householders satisfied. Many of them object to the rule that 
different forms of waste shall be kept separate, and only by 
haling people into court from time to time can this regulation 
be enforced. Some cities require that garbage be drained and 
wrapped in paper before being placed in the can for collection, 
This wrapping makes the garbage easier to incinerate .. , Regu- . 
larity of collection is the all-important consideration from the 
householder's point of view, yet regularity is difficult to main
tain, particularly if the WOI'k. is performed by contractors. The. 
contract plan of collection is cpeaper as a rule, but not so 
satisfactory as the work done by the city's own employees. The 
man who seeks and obtains a garbage-collection contract is 
not usually an idealist. He is not actuated by considerations of 
sentiment or msthetics. His aim is to make an unpleasant 
job yield a good profit. To do this he employs the cheapest 
form of labor and cuts· the corners wherever he can. The labor 

:a The best technical work on garbage disposal methods is Rudolph Hering 
and S. A. Greeley, TluJ Collectiott. CMid Di&poaal of Manicipal Ref"'e (New 
York, 1921). The term urefuse.'' by the way, is now being used by sanit.ary 
engineers to include ashes, rubbish, and garbage. 
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unions protest because the men are underpaid and the citizens 
complain because the service is slovenly.• 

So the contract method of garbage collection is now being 
replaced in many cities by a system of collection in which the 
city's own employees do the work. Sanitary experts are inclined 
to believe that the best results can be obtained when the city l 
provides its own teams or trucks and operates them by its own 
labor on a flexible schedule under the supervision of inspectors.• 
In most cases the cost will be greater than under the contract 
system, but direct collection is believed to be worth the difference. 

The number of collections per week depends on various 
factors-the density of the population, the section of the city 
(whether residential or business), the climate, and the season of 
the year. It should never be Jess frequent at any season than 
once a week, and it ought to be a daily service during summer 
months in congested or downtown sections. In the United States 
the collection is always done during the day hours; in Europe, 
on the contrary, the work of garbage and rubbish removal is 
usually performed at night. Some American cities, notably New 
York, gnve the European plan a trial but quickly abandoned it.• 

Sewage: Rubbish and garbnge are offensive but they look more offensive 
than they really are. The solid waetes are never superlatively 
dangerous, however much their presence may offend those super
'scnsitive human organs, the eye and the nose. But there is 
another form of waste which, although it looks harmless enough 
as it passes out into a Jake or river, is fraught with unmeasur
able possibilities for the spread of disease. This is the city's 
sewage, the most troublesome of all its wastes and the largest in 
point of volume. People who have never seen the city's sewage 
as it flows from an outfall sewer or emerges from a sprinkling 

Ita Super
lative Po• 
olbllitleo 
of D8lller. 

• lrrorularlty Ia rolleotlou lo dliBoult to avoid In all cas .. because the I 
amount of rarban n.rlt"e .a 1tw1.t17 at different perloda of the year. In I 
Amorlean l'ltiN it Ia nauallJ' loweet In January and biaheat tn September. 
An lnvutlaatlon In Cblcaao, _.me yea.n aao, indicated that much more 
1rouud could be covel't'd durlnr a liftn number of hou!'l in wlntt>r than 
ID oummor. The rollectlou ochodule ohould be altered accordlucly, but tblll 
Ill raro(J dODO, 

1THm1 are more economit'al where the haul• are abort ud the 1top1 
fr.quttnt; but for bMvy. lour haul--. under eondltlou where a trock eaa be 
kt~pt movlnr. motor coll«tion Ia conalderably lea f!IlM!Dlllve. 

• The emplo)'et"a obj6Ctfld. to Dlaht work and abowed their r.eatment b7 
bao•lna tb• e&Dii around wltb u mueh Dol• u J)Oaible. "'wbereupoa. the 
.... plq populace ..- ID robolllon qaiut the QOtom of Dla:bt coUectloa. 



170 MUNICIPAL ADMINISTRATION 

filter, for example, have a wrong conception of what it looks 
like. It is in truth a far less offensive-looking liquid than one 
would imagine, and certainly no worse in appearance than the 
water which flows through such factory rivers as the Merrimao 

, ,.·. or the Monongahela. And these rivers, by the way, are no 
'-' ·'' •. t dirtier than the famed canals of Venice. Sewage is ninety-nine 

, , ""~ { and nine-tenths per cent water; the amount of organic matter 
- · ; , ' ' 

1 
that it contains is usually not more than one part in a thousand. 

1 Nevertheless it is one of the most death-dealing substances known 
' to man, with greater possibilities of destruction than a fleet of 
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bombing planes or a deluge of poison gas. 
The disease-carrying qualities of sewage, nevertheless, were 

only faintly appreciated until about a hundred years ago. There 
were drains and sewers in ancient cities, it is true, but they were 
for public convenience only, and not designed for health pro
tection. They served the streets and public institutions rather 
than the homes of the people. They emptied their contents 
into the nearest lake or river, even though these same bodies 
of water were sources of public water supply. This practice 
continued not only throughout the Middle Ages but down to 
the early decades of the ninetj!llnth century. Even yet, indeed, 
it has not been everywhere abandoned. . One might suppose 
that so great a defiance of elementary sanitation would have 
scourged the populations of cities to extinction, but the beneficence 
of nature atoned for the ignorance of man. The process of self
purification by dilution helped to keep the cities from being 
wiped out, for it is well known· .that sewage will render itself 
innocuous if the amount is small and the watercourse large. 
It is not likely that the sewage which went into the Tiber, the 
Thames, the Seine, or the Tagus during these many centuries 
ever exceeded the ratio of one to fifty, which was a low enough· 
ratio to keep nitrification under way. 

The volume of sewage in the modern city, however, is very 
large and constantly increasing. It varies with the seasons of 
the year, of course, and in the larger American cities may range 
from fifty to several· hundred gallons per capita daily. The 
average is slightly above a hundred and fifty gallons per head 
of population. Not all of this, of course, is domestic sewage, 
to wit, the effluvium from the sanitary appliances in dwellings 
and other places of human abode. A considerable proportion is 
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the trade waste, the liquid output from laundries, dyeworks, and 
industries of all aorta. Some industries do not empty their trade 
wastes into the public sewers "but dispose of them directly into 
the river, lake, or ocean. After a rainfall, moreover, an enormous 
volume of waste water from the streets, the yards, and the roofs 
of buildings must be handled either in combination with the 
ordinary sewage or separately. Since this heavy precipitation 
sometimes comes upon a city within the space of a few hours 
the sewerage system must have the capacity to carry several 
times ita normal load, for the wet-weather flow in the sewers 
may more than quadruple that of a dry-weather period. 

There are two systems of sewage collection, the separate and 
the combined. Some cities use one and some the other. In the 
separate system the surface water and the trade wastes are 
collected by one set of large mains, while the domestic sewage 
Ia carried away by an independent network of smaller pipes. 
In the combined system the same mains take care of all to-
gether. Both .plqns have their merits and both have their de-
fects; the choice between the two depends upon a variety of 
local conditions such as the density of population, the amount 
of rainfall per annum, the concentration of this rainfall, the 
topography of the place, and the methods of ultimate sewage 
,disposal used by the city. The last-named factor is probably 
the most important, for if the sewage is merely poured into 
a lake or ocean, the advantages of the separate system are far 
less than when every gallon of the sewage has to be put through 
a process of filtration or disinfection.• 

Sewage 
Collec
tion: the 
Separate 
and Com .. 
bioed 
Syotemt. 

The earlier sewers and storm drains were built of wood or Sewer 

masonry; today they are of brick, concrete, vitrified tile, or cast~~~truo
iron. The trunk mains are large, sometimes six or eight feet 
in diameter. It is desirable that these trunk mains should be 
installed on a scale large enough to provide for future increases ) 
in population, and to this end every city should have a compre- 1 
hensivo plan of sewer construction. Not all American cities, 
however, have anything of the sort. Many of them deal with 
each seetion of the city, and sometimes with each street, as though 
it constituted an isolated problem without reference to other 
districts or other streets. 

1 Tbt"' II a table obowlnc tho merlta and defecto of tech' plao Ill B. B. 
Wood, ll""iloltoll l'n><li<'talll Applift (New York. 1919), p. 841; 
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The reason, briefly stated, is this: Before a plan of sewerage 
extension can be made it is necessal1' to have accurate topographi
cal and sub-surface maps of the whole city, showing not only the 
nature of the soil and rock but the location of all water-pipes, 
gas mains, wire conduits, and other possible obstructions to the 
direct passage of sewers. Much of this information cannot be 
obtained, however, without a long series of borings, and this 
costs a lot of money. Rather than spend it the cities go blunder
ing along without the maps. Having no maps they can make no 
accurate plans for the future; having no plans they do things 
piece-meal; and by doing things piecemeal they waste more 
money than the maps would have cost. It is only fair to add, 
however, that this situation is rapidly improving. The majority 
of the larger American cities now have sub-surface maps, and 
usually good maps. Most of them also have comprehensive 
sewer plans. The most prolific source of waste has been the 
laying of mains which in a few years prove to be inadequate. 
The probable volume of domestic sewage can be estimated with
out much trouble, and mistakes are not often made in this con
nection. But the volume of trade wastes and of storm water 
is not so easy to calculate for years in advance. The figuring 
here must be done with more care and ·intelligence than city 
officials have usually been able or willing to bestow: upon it. 
The result is that trunk mainS have sometimes been too large, 
thus involving extravagance, or more often they have been too 
small with the result that the s~wage overflows from t.he man-. 
hole into the streets and basements, after a spring thaw or a 
heavy summer rainfall. 

When surface water frQm. the streets is taken care of by the 
combined sewers it is necessary to provide inlets or gratings at 
frequent intervals. Unless the 'grade of the sewer is sufficient 
to ensure it a self-cleaning veloeity, catch-basins must also be 
installed to prevent the clogging which would be caused by bulky 
refuse flowing in with the surface water.1 Manholes, or surface 
entrances, are also placed wherever clogging is likely to take 

(; 

urhe minimum velocity should not be less than two feet per secpnd 
In aeparate systems, or two and one-halt feet mco-mbined systems. Owing 
to the extra expense which is sometimes involved in setting a gradient that 
will ensure this velocity, a lower standard is sometimes used, even as low 
as one foot per second, but in sueh cases the sewers must be flashed from 
hydrants or otherwise c!~aned from ti~me. 
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place for any reason, particularly where a sewer changes direc
tion. In addition the junctions and curves should be so made 
that the flow will be continuous and regular, thus preventing 
the formation of eddies and deposits. Foul odors will rarely 
arise so long as the sewage is kept moving. A sewerage system 
consists not only of the disposal plant and the mains, but of 
inlets, catch-basins, manholes, automatic flush tanks, flushing 
gates, and various other appurtenances. These things greatly 
increase the cost of installation and maintenance. 

There are certain harmful wastes which should not be allowed Protecting 
the Sewers to pass into the sewers. These include the effluvium from glue Agalnet 

factories and cement wnrkA likewise all such acid wastes as are ~~eteri· 
likelyto damage concrete or cas~Lf91l_II!ai~. Large quantities Wutu. 
of exliBUanteaiinifliot wat.:iirshould not be discharged into the 
eewers, for they may dissolve the bituminous joints in iron mains 
or in extreme cases may crack the pipes. Gasoline and other 
volatile oils should also be excluded owing to the serious danger 
of an explosion after they become vaporized. There is no such 
thing, however, as "sewer gas"-as people commonly use that 
term. The air which ordinarily emanates from the mains is harm- I 
less. In Paris there are hundreds of men who work in the sewers "Bower 
eight hours a day, month after month, and suffer no impairment Gao" 
of their health. I<'ifty years ago there were sanitary "experts" 
who believed that a few whiffs of this imaginary substance were 
enough to place a man in the hospital, and indeed the sewer jaS 
bo.Kt'I._ was not finally laid to rest until a very few years ago. Ilut • 
like many other superstitions it brought some good in its train, for 
the dread of sewer gas led to improved plumbing and to the rigid 
inspection of all sanitary appliances. Meanwhile, a new popular 
delusion has arisen, namely, that the exudations from a sewer 
manhole are liable to explode. They do explode sometimes, but 

1 it is usually because some nearby garage has been running waste 
oil or gasoline into the mains. 

In the matter of providing efficient systems of sewage collection, The 
the largci- cities of Europe have been ahead of American munici- ~f'r,._ 
pnlitiea. Of the many European sewerage systems that of Paris or 
is the most elaborate and best known. Many Americans have 
derived their notions concerning the Paris sewers from Hugo'a 
immortal story of Jean V alj ean; but that was the .Paris of more 
than a century ago. In the period of the Second Empire, and 
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particularly during the decade 1860-1870, a remarkable scheme 
· of sewage collection was devised and carried to completion by 
the famous reconstructors of Paris,-Belgrand, Deschamps and 
Haussmann. The system consists of three great trunk sewers 
(colleceteurs), one following each bank of the Seine and the third 
traversing the Montmartre district of the city. These trunk 
sewers are tunnels of arched masonry, buil~ before the days of 
reinforced concrete. They are of horseshoe shape, from fifteen 
to twenty feet in diameter. The sewage flows in a five-foot gutter 
at the bottom, and above this gutter there is a projecting footpath 
about two feet wide. Smaller mains connect with the main 
tunnels at each street corner. 

Near the top of the tunnels are galleries which carry the city's 
water mains, the conduits for the electric lighting, telegraph and 
telephone wires, the pneumatic postal tubes, and pipes containing 
compressed air for power. The plan of using the trunk sewers 
for these pipes and wires is a Haussmann invention which has 
not yet found adoption in other cities because it involves such 
heavy expense at the outset; but it has great advantages in the 
way of making pipes and wires accessible for repair without the 
necessity of tearing up the street surface. An annual mileage 
rental is charged for the use of the tunnel~ by the various pipe 
and wire utilities. The gas mains are not carried in the sewer 
galleries, because of the possible danger from explosion; they are 
laid under the sidewalks. Trips of inspection through the trunk 
sewers are made by the officials in an electric motor boat, ana 
visitors to Paris who obtain perir;lission to accompany "the in
spectors find the experience instructive without being in any 
way unpleasant.1 

One of the largest sewage ·undertakings in the United States· 
is that of the Chicago Sanitary District, which includes the city 

· and some adjacent territory, an ·area of nearly four hundred 
square miles in all. More than twenty years ago the flow of the 
Chicago River, which formerly carried the city's sewage into 
Lake Michigan, was turned southward. It now passes through 
a great drainage canal. for a distance of about thirty miles to 
Joliet, where it reaches the Des Plaines River and flows thence 
to the Illinois, by which it ultimately makes its way to the Mis-

1 The permission should be sought by written application addressed to the 
Prefect of the Seina at the HOtel de Ville. 
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sissippi and the sea. The cost of the entire undertaking, including 
the deepening of the rivers and the construction of locks, dams 
and power plants to supply electric current, amounted to about 
thirty-five million dollars. The work, moreover, provides the first 
link in what Chicagoans hope to make a great navigable water
way from Lake Michigan to the Mississippi. Some difliculties 
have arisen, however, in connection with the amount of water 
to be drawn from the lake, which is an international question 
and has been the subject of negotiations between the United 
States and Great Britain. 

Collecting a city's sewage is only half, and sometimes less than The Prol> 
half the problem. Getting rid of it, after it has been collected, is '~f.;JoaL 
sometimes a far more difficult undertaking. The specific problem 
is to find and follow a method of disposal which will be safe, 
conven!_ent, !J!sl at the same time economical. Here, again, topog-
raphy -plays an essential part in determining the ease or difficulty 
of solution. In some cities, especially those located on high 
ground with the ocean at their doors, there is no problem of 
disposal at all, or almost none. But inland communities, built 

...........-.-·-~ ... __ __, .... 
upon low ground, with a water supply drawn from small rivers 
or Iukes, often find great difficulty in handling large daily vol
umes of sewage during summer and winter alike. In such cities 
·the construction of an elaborate sewage-disposal plant is often 
the only practicable solution. Much nonsense has been written I 
in "civics" text books about the "purification of sewage,"-the 
fact is that no city ever attempts a complete elimination of 
bacil~i from ita effiuvia, nor could it achieve such a result 
except at prohibitive cost.' The place for purification is at the 
water supply plant, not at the outfall of the sewage mains. The 
most that the cities attempt to do with their sewage is to dispose 
of it, either with or without treatment, in such way that it will • 
constitute no nuisance, -----

• Here 11 a nunet, for example, euUed from a boot entitled Cit.1;u for 
New .t•eticafta, publlahed ln Boston a half dosen :veare aco: "Recent 
dliCOverlea have been made whieb m.,. be of Interest to you. If aewace 
Ia poured upon a oaod lllter uotU It Ueo a few locbeo deep ovv tbe uod, 
the water from the aewap 8lten1 throu1h the aand ud becomee purified. 
Then the water l• available not only for fire purpoaea and other city needs. 
but &110 for aU houaehold uaea." Tbla ••discovery" that .a public: water / 
oupply C&D be obtalo..t b,r &ltariDc oewap will uouredJ,J IDtoreot Old 
A.merlcau u weU u New. 
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Ocean It happens (not by accident, of course) that most of the 
Diopoas.J. world's largest cities are located at tidewater, and by reason 

of this topographical advantage nearly all of these communities 
get rid of their sewage by turning it into the sea. This is done 
by running an outfall sewer a considerable distance (often several 
miles) from the land. Sometimes this sewage is held in storage 
for six hours while the tide is coming in, and released during 
the next six hours while the tide is going out. Turning untreated 
sewage oceanward is an economical and on the whole a safe 
method of disposal provided the outfall sewer is large enough and 
is carried to a point where the effiuent will not be brought back 
by the perversity of tides or currents. Failure to carry the outfall 
far enough seaward has sometimes caused the pollution of shell
fish beds and bathing beaches. More than one typhoid epidemic 
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has been definitely traced to this form of contamination. 
Other large cities, not located directly on the ocean front, 

are on the shores of great lakes, or of rivers which carry large 
volumes of fresh water. The temptation to empty untreated 
sewage into such lakes and rivers is strong, because of the small 
expense involved in so doing; but an element of danger is often 
present in such cases. The amount of danger may be small or 
great, depending upon the volume of sewage and the size of the 
watercourse. Large bodies of fresh water can digest an enormous 
daily diet of sewage, and by 'the process of dilution render it 
reasonably harmless. This process requires, however, that there 
shall be a sufficient volume of diluting water, containing enough. 
oxygen to ensure the nitrification af the sewage. Under favorable 
conditions water will always rid itself of pollution by converting 
the putrescible matter into nitrates or other mineral substances. 
The bacilli, in this process, are destroyed. · 

Th~ ~ It is an elementary principle of chemistry that organic matter, 
~:;.'!::!:fg \ in the absence of sufficient oxygen, will decompose or putrefy. 
Water. I If, however, it is pl~ced in contact with sufficient oxygen, it will 

I 
oxidize or nitrify. When there is enough water, accordingly, 
and therefore enough oxygen, the sewage will nitrify the or
ganic matter which it contains. How great the volume of water 
must be, in proportion to the amount of pollution, is some-
thing that cannot be determined by any general rule, for such 
factors as the velocity, the hardness, and the temperature of the 
water, the strength of the sewage in pathogenic bacilli, and the 
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duration of the diluting process vary widely in different cases. 
The maximum sewage which will be nitrified under ordinary con
ditions "may be roughly stated as one part of sewage to fifty 
parts of water," but some sanitary enginee.rs put the proportion 
of sewage a good deal lower.1 

It has been estimated that the Mississippi River receives nearly 
two billion gallons of sewage a day, including the entire output of 
Chicago and St. Louis. Yet at New Orleans the Father of 
Waters is no more contaminated than many smaller streams which 
receive the sewage of a single community. It bas been demon
strated by elaborate tests, indeed, that the organic matter in the 
sewage of Chicago is entirely nitrified in the Des Plaines and 
Illinois rivers before it even reaches the Mississippi.• Duluth, 
Detroit, Cleveland, Toledo, Buffalo, Rochester and other cities 
have been emptying their sewage into the Great Lakes without 
any preliminary treatment other than screening to intercept the 
larger masses of floating matter, yet at Montreal the St. Law
rence River is as free from pollution as is any ordinary surface 
stream which flows through well-settled areas. The dilution in 
these instances is very great. But with small lakes or streams 
the process of dilution cannot be depended upon by large com
munities, and the sewage must be treated to reduce the solid 
content before it can be safely discharged. 

These processes of sewage treatment are numerous; they include 
screening, straining and roughing, plain sedimentation, chemical 
precipitation, septic tank treatment, the actuated sludge process, 
and various forms of filtration.• Screening is the simplest of all 
eewa'ge-treatment methods; the sewage is merely passed through 
coarse or line screens to remove the larger particles floating in it. 
Fine screens, mechanically operated, will often remove as much 

• Chari• Bamnllle, Jlvllkif>al C"-ii,., (New York, 1911), p. 279. 
1 Tbl• "-'DI brought out in the famous eaae of MiPOuri u. llllnola, 180 U.S .• 

208, and 202 U .8. 1508. Tbe h!cbnlcal teotlmonJ, which went deeply Into 
the whole queatloo of eewaaa dlluUon, ll aummarised in M. 0. Lel1htou, 
no 1'<>11•«•• of lAo llli..,q and Jlioriolif>pi Rivero b. CAicago 8_. 
(Waoblnrton, 11107). Orlalnali1 printed •• Woter 8upplf1 and lrT111aliott 
Popor No. 190 by tbe United Statee Geological Suney tbla report woo alao 
il!lluCid 11 Hot~«te lloow'"e"t No. 788, Flfty·nlnth Conareaa, aecood 8Maion. 

1 TbOH who cJt.alr. to know 10mtthln1 about the details of thNe proceBIIM 
will ftnd full dN<'riptlono In Lfonard Metoalf and H. P. Eddy, 8etDef'"Oge -8otH,. llio, .. al (N•w York, 1022) : and Harold Ill. Babbitt, 8__.-
8- Tt.a,_l (New York, 1922). 
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as twenty-five per cent of the suspended matter.' The screened 
material is taken away daily and either buried or incinerated. 
Straining or roughing is the name commonly given to the process 
of passing the sewage through beds of coke, stone, or coarse sand, 
to which the organic matter adheres. So much sludge is deposited 
upon the surface of the beds, however, and this material is so 
difficult to remove that the roughing process has usually proved 
to be expensive out of proportion to the results obtained. 

Plain sedimentation is used by many cities both in the United 
States and abroad, sometimes as a preliminary to filtration, and 
sometimes as a means of preparing sewage for disposal by dilu
tion. The process consists in allowing raw sewage to flow slowly 
into or through ordinary storage tanks or reservoirs so that the 
solid matter may be deposited at the bottom. This may be done 
in either of two ways-by the "fill and draw" method or by per
mitting a continuous flow at low velocity. In either case the 
sludge, which accumulates at the bottom, must be removed at 
frequent intervals. Where there is a large volume of sewage it is 
customary to hasten the process of sedimentation by the use of 
chemicals such as milk of lime, sulphate of aluminum, or ferric 
oxide. The sewage of London, for example, is dosed with a 
chemical precipitant; the effiuent is then run into the Thames 
while the sludge is ferried out to sea and dumped overboard. 

The disposal of sludge in large quantities is almost always 
a difficult, disagreeable, and expensive problem. Sanitary engi, 
neers have therefore devised certain so-called "septic" methods 
whereby the solid matter in the sewage can be partially liquified 
by bacterial action and the amount of the sludge correspondingly 
diminished. This septic treatment involves the passing of raw 
sewage through specially constructed tanks in which the solids 
are slowly digested and decomposed, leaving a relatively small 
amount of black, alkaline, odorless sludge which can be dis
charged upon drying beds.• The liquid passes out of the tank for 

a In some cities where much sand gets into the sewage from unpaved 
streets the sewage is passed through 11grit chambers" slowly enough for the 
sand to settle but rapidly enough for the organic matter to be carried along. 

• The best known and most widely nsed type of septic tank is the Emscher 
or Imhoff tank which contains two compartments, one above the other. 
The upper compartment is V -shaped with a slot at the bottom. The solids 
are first deposited in this compartment but are then allowed to run down 
into the lower compartment for decomposition. This decomposition is the 
work of anerobic bacteria which become intensely active when oxygen ts 
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treatment by disinfection or filtration, or it may be directly dis
charged into a waterway if the diluting capacity is great enough.' 

A more recent development is the activated sludge process 
which consists in putting screened sewage into aeration tanks 
where it is mixed with "activated" sludge; in other words, with 
sludge which has been agitated with air until it has assumed a 
frothy or flocculant appearance.• The mixing is accomplished 
by forcing air into the bottom of the tanks for a stretch of 
three or four hours at a time. From the aeration tanks the mix
ture passes into sedimentation tanks where the sludge settles 
and the liquid is drained oft' ,-clean, odorless, and free from solid 
matter. Part of the sludge is pumped back into the aeration 
tanks as activating material; the rest is sometimes dried and 
sold as fertilizer.• The results of this system are said to be 
highly satisfactory, but the expense varies with the cost of power 
for pumping air and the saleability of dried sludge for fertilizer. 

The treatment of sewage by filtration is carried on in many 
cities of all sizes. There are at least a half dozen different 
methods. of sewage disposal by filtration, the simplest being the 
plan of intermittent filtration which has some marked advantages 
when suitable land is available at low cost and climatic condi
tions are favorable. A tract of naturally sandy land is obtained, 
or, if this is not to be had, the beds may be built on any sort 
of level land and filled with sand to a depth of from two to four 
feet with underdrains beneath. Raw sewage is run upon the 
beds to a depth of a few inches above the surface, and then slowly 
drained from below, whereupon the beds are allowed to rest for 
a few days. Some difficulty with the use of this plan is en
countered in cold climates where the sewage sometimes freezes 
before it can be drained. 

A much larger amount of sewage can be filtered on a given area 

abut out and break down the aolld orranlc matter. Prior to Ita introduction 
aome cltlN lnetall~d •lillie-compartment tanks provided witb bame-boarda 
to retard the Oow of the aewa19. Tbeae tanka did not prove very ~&tlsfac
tory: tho llludp waa not well dlpoted and the tanka pve off a .,..,at deal 
of odor . 

• lllalofO<'tlon of tho e81uent ln.Wvea doalnc with hypochlorite or limo 
or liquid t'hlorlne. 

1 A full d .. oriJ>tlon of thlo p,....... ma.v be found In H. E. Babbitt, 
SOtlln'OII• a•uf Setrage TrNIMent (New Yort. 1922), Ch. zvil. 

• The l&rguat activated oludge plant In the world Ia the one nicent11 completed 
r.t II!Uwaukeo, 
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of land by the use of contact beds. These are water-tight basins 
filled with from four to seven feet of coarse material, such as 
slag, coke, cinders, or broken stone. The basins are filled to the 
top with raw sewage which is allowed to stand in the contact beds 
for a time. Then it is drained off from below and preferably run 
into a second contact basin in which the process is repeated. 
When single contact beds are used the results have not been very 
satisfactory; with double contact the plan works better but 
involves greater cost. 

Trickling, percolating, and sprinkling filters represent modern 
improvements on the contact bed system. The beds, which are 
made of the same material, are not filled to the brim at one stroke 
but the sewage is allowed to trickle upon the surface, or is 
sprinkled upon it in a fine spray. These sprinkling filters do not 
give very good results unless there is a preliminary sedimentation 
of the raw sewage and in any case the efHuent retains a high 
bacrerial content after it has been drawn from the filters. The 
principal advantage of the plan is the rapidity with which a 
large volume of sewage can be handled. The relative cost of these 
various filtration plans may be considerably modified by local 
conditions.' 

The method of sewage disposal by broad irrigation which is 
used by some of the larger European cities has found little favor 
in America. • It involves the dfschargo of raw sewage upon land 
which requires irrigation. While the plan has been regarded as 

2 A tabulation of costs based on pre-war conditions may be found in 
Babbitt's Sewerage ond BB1D"'f6 Treotment (1922). 

1 Berlin's system of sewage collection and disposal was devised by Ho
brecbt fifty years ago. The cit!' is divided into twelve radial districts 
and the sewage of each district is conducted by gravity to a central point.· 
At each of these central stations there· ia a pumping plant which forces it 
through large mains out to the farms ~yond the city limits. These farms 
are composed of land purchased by the city from time to time during the 
last forty years--land that was not very fertile when acquired or very ex
peusive to buy. At present the entire area of the farms is about 20,000 
acres. When the sewage reaches the land it enters a rese"oir or stand· 
pipe, from which it Ia conducted to small open ditches which run through 
the fields. The land is dosed at the average rate of about 4000 gallons per 
acre daily, In the colder period of the winter, when the sewage will not 
run easily, it is stored on the farms in rese"oir fields. 

About one-fourth of the whole area is tilled by the city: the rest Is rented 
to tenant farmers. Much of the tract is in meadow, but the larger part 
is devoted to the growing of grain, fodder and vegetables. In the forty 
years during which the farms have been cultivated there bas been no indica· 
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highly successful in Berlin, and moderately so in Paris, it has not 
been widely copied because a sufficient amount of irrigable land 
is hard to find in close proximity to most large cities. And there 
is the additional objection that in localities where the winters 
are severe or where the rainfall is heavy the irrigation method 
muat provide for storage during such seasons. A general prejudice 
against the establishment of sewage farms in the neighborhood 
of settled communities has also been a deterrent to the use of this 
plan. Experiments are being tried with it, especially in Cali
fornia where there is plenty of arid land within easy reach of 
the smaller cities; but for the general run of American munici
palities the plan of sewage disposal by broad irrigation does not 
appear to be worth serious consideration. 

To the ever-recurring question: "Which of these disposal Which is 
' h b the Best systems IS t e est?" no dogmatic answer can be given. It Piau 1 

cannot be said that any one of them is better or worse than the 
others under all circumstances. The topography of the city, 
the volume of sewage to be handled, the presence or absence of 
trade wastes, the availability of cheap and suitable land for a 
disposal plant, the cost of steam or electric power, the nature of 
the adjacent waterways, the climate, the amount of rainfall, the 
city's financial resources--these and a dozen other factors must 
be taken into account. It is sometimes desirable, indeed, to treat 
different portions of 11 city's sewage by different methods or to 
use a combination of two methods, or to vary some standard plan 
to meet local requirements. The decision is one which should 
never be left in the hands of laymen unguided by technical advice. 
Sewage disposal problems always call for expert study on the l 
spot. This is all the more essential because the art of public \ 
aanitation is making rapid stridea year by year. New processea ', 
of sewage disposal are being experimented with and some of them 
may at any moment demonstrate their superiority over methods 
now in vogue. It is not improbable, indeed, that much technical 
tiou of &DYtbloa dou .. roua to the public health: Indeed, to the paoaluc 
obllerver tht~re Ia notbiq to dl!tlnKulah theae farma from the Irrigated 
Ianda of the Amerlt'RD Woet. It Ia often aaid that Berlin makes an lllliiUal 
pro ftt from lt1 llflware dlepoanl ayatem, ancl It Ia true that the balance aheet 
of tbls munll'lpal department ahowa a margin of income over all fts:ed ud 
ruonlq n:peniN. The real ezplauation of thla profit-abowinc, bowe•er, 
Ilea In the fact that the ocoouut is credited with the Ioree aum that comea 
ID eve17 70r aa the proceeda of a aewer rate or apeclal taz which Ia laid 
ou enr7 hou .. Ia Berlin. 
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progress will be made in this field of municipal administration 
during the next ten years. 

Organiza
tion of the 
Sanitary 
Depart
menL 

There is a popular notion that the management of city 
sanitation ought to be linked up, in some way or other, with 
the health department; but there is fundamentally no reason why 
the board of"heiilth or the health commissioner should have 

Sewer 
Fina.oce. 

t anything more to do with sewage disposal than with water supply, 
I or housing, or the suppression of the traffic in narcotic drugs. All 

of these things have a bearing upon the public health, it is true, 
but all of them are likewise replete with problems which differ 
widely in nature from those that ordinarily engage the attention 

I 
of the health authorities. Public sanitation ought to have a 
department to itself, or, at any rate, a separate bureau in the 
public works department. The department or bureau should be 
headed by a sanitary engineer who has special training for 
the post; he should be appointed for a reasonably long tei"In--l!ay 

) four years-and should be adequately paid. It is the poore~ 
sort of econow to underpay the head of this service. This ought 
to be easy enough for mayors and city councils to realize but 
there are nevertheless many American cities, particularly among 
the smaller ones, which continue to display a high degree of 

• penny-wisdom and dollar-foolishness in their expenditures for 
public sanitation. They are quite ready to create jobs for their 
political friends, as sanitary inspectors, plumbing inspectors, and 
inspectors of various other types whose business it is to nose 
around in places where very little real danger lurks; while un-· 
treated sewage is complacently peiJ,nitted to befoul the neighbor
ing waterways. From the standpoint of health protection a mud
ern system of waste disposal is worth a whole battalion of these 
inspectorial functionaries. · · · 

In American cities some of the 1larliest sewerage systems were 
built by private companies under· franchises obtained from the 
public authorities. In almost all cases, however, the sewers are 
now owned and operated by the cities, the cost being paid from 
the public treasury. In some foreign cities, notably those of 

I Germany, it is the . custom to levy an annual sewer tax or rate 
based upon the annual rental of the property served. Most 
American sewerage systems have been built from the proceeds of 
bond-issues, the loans running for a term of twenty to forty years. 
In some ~ities a portion of the cost has been levied upon the 
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property benefited. The conriections between house and street 
sewer are paid for, in practically all cases, by the owner. The 
cost of maintaining a system of sewerage is largely a matter of 
ov~rhead _ charg~!_Y_!_l!!ter_est on i_gy~~tment:-- The-sewers--are 
virtually self-operating. Whether the cost of ultimate disposal 
will be large or small depends upon the process used. In the case 
of most American cities it is not large. 
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CHAPTER XXXI 

POLICE ADMINISTRATION 

Individual security was one of the strongest among the motives 
which drew men together into settled communities. Armed 
guardians of the law walked the streets of Memphis, Thebes, 
and Babylon. There were centurions and captains of the guard 
in the Holy City as the Scriptures attest. In ancient Athens, 
as has already been mentioned, a corps of Scythian bowmen 
was entrusted with the function of preventing crime and making 
arrests. Rome, in the days of Augustus, had a militarized police 
establishment numbering several thousand men. During the 
earlier Middle Ages all organized police administration disap
peared and the protection of life and property in the towns, 
in so far as there was protection, depended upon the strength of 
the ducal overlord or the influence of the church authorities. It 
was only when the towns obtained emancipation from feudal 
and ecclesiastical control that t4e citizens were able to provide 
for their own security by the appointment of constables and 
other peace officers. 

In the countries of Continental Europe from the beginning of 
the fifteenth century onward, the growth of royal power greatly 
impaired the control of the towns and cities over their own 
affairs. The national authorities intervened and took over the 
work of municipal administration,. including in many cases the 
function of maintaining law and .order. In the larger com
munities this duty was usually entrusted to military garrisons 
or to semi-military bodies under the control of royal officers. 
In France, for example, a lieutenant of police, appointed by the 
king, was stationed in every town of any considerable size. The 
powers entrusted to 'the~e royal officers, especially in times of 
serious disorder, were very broad and included the right to take 
preventive measures which greatly restrained the. freedom of 
the citizens. The same development took place in other Conti
nental rnuntries. In Spain, for example, the centralization of police 

184 
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control hi the hands of the national government was virtually 
complete. In Prussia, 9fter 1700, the monarchy took the func
tion of policing the towns under its own jurisdiction. Policing 
became a national function. 

In England alone was the development of local police ad
ministration permitted to continue along decentralized lines. 
This was largely because England maintained no large standing 
army and no garrisons in the towns. With no soldiers available 
for police duty the English boroughs were left to provide for 
their own protection by the appointment of constables and watch· 
men. These officials were ordinary householders, called by rota
tion for duty, one day or one night at a time. For use in 
emergencies the largest communities, such as London and Bristol, 
had their "trained bands," half police, half militiamen. So long 
as the boroughs were small the plan of "watch and ward" proved 
adequate and it had the advantage of being cheap. In thnes 
of civil commotion, however, it was helpless and had to be sup
plemented by the use of troops. In 1655, for example, the whole 
of England was divided into twelve districts with a major
general in command of each, and these officers were given 
detachments of militiamen to aid them in their enforcement of 
the Cromwellian blue laws. With the Restoration of 1660, how
ever, the military districts were swept away and the boroughs 
were once again left to the indifferent care of constables and 
watchmen. So great was the Anglo-Saxon prejudice against 
entrusting civil functions to military or semi-military authorities 
that no revival of Cromwell's plan, or anything akin to it, was 
again broached until well into the nineteenth century. 

It was in London that the system of watch and ward first 
broke down. Reputable citi~ens who had work to do during 
the day naturally disliked to spend one night per month pa
trolling the unlighted streets. Hence there developed the prac
tice of hiring substitutes,-shiftless fellows wbo were ready to 
take any man's turn for a sixpence. In the reign of Charles II 
the common council of London appointed a body of bellmen 
(they were called "Charleys" in tribute to the monarch) whose 
duty it was to supplement the work of the watchmen. But, like 
the watchmen, they were neither trained, armed, nor supervised, 
and their inefficiency soon became the theme of popular witti
cism. To make matters worse London expanded· far beyond the 
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ancient city limits, one parish after another being created in the 
surrounding area. Each had its own watchmen whose authority 
did not extend beyond the parish bounds, and this gave rowdies 
and malefactors an ample opportunity to escape whenever pur
sued. ~ 1800 there were a million people in the London district 
with little or no protection save that afforded by the heteroge
neous array of day constables, night watchmen, and a small body 
of stipendiary police officers. Despite the severity of the Pl!n
ishments imposed whenever offenders were caught, serious crimes 
increased steadily in number. Robbers and crooks of all varieties 
plied their trades with impunity in spite of the fact that men 
were executed not only for murder and manslaughter but for 
forgery and common theft.' The streets of London were so 
unsafe after dark that members of Parliament took the precau
tion to have squads of soldiers escort them to their homes 
when the House adjourned.• Riots were of common occurrence 
both in London and in the rapidly-growing factory towns; and 
mobs sometimes held the mastery for days at a time until troops 
could be rushed to the scene. • 

Meanwhile, thoughtful men were turning their minds to the 
problem of providing a remedy. The first writer to present 
a constructive plan of reform was Dr. P~~otrick Colquhoun, a 
London police magistrate, who urged in 1796 that the constables 
and watchmen be replaced by. a force of professional police 
under a centralized control and exercising jurisdiction not only 
in London but in the multitude of surrounding parishes. • · 
Although no official action was t(lken along the lines "of the 
. Colquhoun plan for more than thirty years, its originator js 

• All serious offences, about one-hundred and sixty of them, carried the 
death penalty. As many as forty persons were at times hanged in a single 
day. On OIH! occasion seven persons, "four men and three women, were 
hanged on the same gallowa for having .Dobbed a pedlar. W. L. M. Lee, 
A Hidorv of Polic• ito Englanli (London, 1901), p. 204. 

I In this practice may be found the origin of the cry 11Who goes home?" 
which to-day resounds through the corridors at Westminster whenever the 
House of Commons adjourn&. 

'For example, the Food Riots (1800), the Luddite affrays (1811·1816), 
the outbreaks in Manchester (1817), and the famoua "Battle of Peterloo" 
(1819). 

• Colquhoun's book, which was entitled On th6 Police of the MetropolH 
was widely read and quickly ran through several editions. It gave a vivid 
account of existing conditions, the sordidness of which was almost beyond 
description. 
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entitled to rank as a pioneer of modern police administration. 
Others took up the fight for police reform, notably the great 
utilitarian, Jeremy Bentham, who tried to instill into the minds 
of English statesmen the doctrine that certainty of arrest would 
accomplish a great deal more than severity of pwni8hment as a 
check upon crime. Bentham pointed out the utter futility of 
hanging one hapless wretch for petty theft while hundreds of pro
fessional thieves plied their trade with impunity owing to the 
helplessness of the police. If the system of detection and arrest 
were toned up, he argued, there would be no need for such brutal 
severity in dealing with ordinary offenders. 

Various parliamentary committees investigated the matter and 
made voluminous reports but no radical improvement was 
secured until 1829 when Sir Robert Peel brought before parlia
ment his fumous Metropolitan Police Act.1 This measure, which 
was speedily passed and put into force, provided for the creation 
of a great police district including the whole metropolitan area 
within fifteen miles of Charing Cross.• In this district the 
archaic system of watch and ward, with its constables and 
bellmen, was swept away, a body of full-time professional police 
officers being provided to take its place. The new force was 
placed under the direct control of the national government. 
Today the world has grown so habituated to professional police 
that it is difficult to understand how great cities ever managed 
to get along without them. Cities become nervous from time to 
time over the occurrence of "crime waves"; but no community 
of our own generation is so prolific in acts of lawlessness as were 
all large cities a century ago. The year 1829 inaugurated a new 
epoch in the maintenance of law and order. 

But Peel's Act was not accepted by the people of London 
without protest. Englishmen have never been partial to admin
istrative innovations and the "new police" represented so radical 
a change from the traditional way of doing things that a storm 
of opposition was aroused. The constables and watchmen, 
thrown out of their poorly-paid but sinecure jobs, set up a plain
tive wail in which all their friends and relatives joined. On 

'10 Goo. IV. •· 44. A. fuU dla•••lon 11187 be fouud In Capt. W. L. 
M•lvllle Loo'o Hi.to.-. of Police;,. BltflloM (Loodoo, 1901), pp. 229-26L 

• The old "City"" of LoDdon wu not included. Ita Pollee aystem wu 
reorranllt'd b7 a •tteclal act & few Je&rw later. 
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the other hand, the make-up of the new police force did not im
press the people favorably. Its semi-military character made 
Londoners suspicious that a weapon of despotism was being 
created in their midst. Here was a regiment of blue-coats, 
armed and drilled, ready to put through a coup d'etat whenever 
the higher authorities might give the word. The centralized con
trol of the new police was regarded by many citizens as a direct 
affront to the principle of local self -government. At any rate 
a great deal of bitter antagonism was aroused, and for a time it 
looked as if the uproar would force the repeal of the act.1 But 
the new police went to their work zealously and soon justified 
themselves by the extraordinary decrease in crime which took 
place during the years 1830-1835. In the last named year, 
accordingly, Parliament provided that other English boroughs 
might at their discretion establish bodies of professional police 
and in due course the new system gained general adoption, dis
placing the old system of watch and ward in all the English 
municipalities. 

In the United States the conditions which existed during the 
earlier portion of the nineteenth century were very similar to 
those in England. • There were constables a11d watchmen drawn 
from the ranks of the citizenship, but their efficiency was no 
greater in America than overseas. In the larger cities, such as 
New York and Philadelphia, it was found necessary to supple
ment their work by hiring regular marshals or wardens; but it · 
was not until after New York was a city of 300,000 that the 

• Newspapers, pamphleteers and stump speakers joined tn the tirades 
against Peel and his uminiona..'1 · ·Men and women paraded through the 
streets carrying. placards with auch mottos as "Rise, ye freemen of England, 
against Peel's bloody gang," "Down witli the new police," "'Londoners, pro
tect your liberties.., and so on. By wa:r · of sarcastic tribute to Peel the 
policemen were nicknamed "Peelers"' and "Bobbies." Crowds of street 
urchins followed them about, hissing and hooting. When three policemen 
were stabbed in the Chartist riots in 1833, the coroner's jury returned a 
verdict of "justifiable homicide."· The authorities were anxious to allay the 
popular suspicion that the new police were a body of soldiers. To this end 
they uniformed the fotce hi blue coats. dark belts. and copper buttons. 
The British soldier in these days wore a scarlet tunic, a white belt. and 
buttons of shining brass. From the copper buttons the London policeman 
came to be nicknamed "the copper.11 

• A description of the system may be found in Raymond B. Fosdick'• 
American. Police Svatem~ (New York, 1920), pp. 58-67. 
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first day patrol was established. These day patrolmen, who 
began their work in 1844, were appointed by the mayor on the 
recommendation of the ward aldermen. As a consequence they 
were invariably political henchmen; they received no training, 
and wore no uniforms; they were merely constables in citizens' 
clothes with no insignia but 11 gilt badge and no weapon save 
11 wooden club. Mustered together they would have looked like 
Falstaff's regiment. In the prevention or detection of crime their 
work was practically valueless, for they never allowed them
selves to encounter trouble when it could be avoided. The night 
watch continued as a separate institution under the control of 
the city council; but ita efficiency was no greater than that of 
the day patrol. 

Disorder and lawlessness were so rife in the city during the 
fifties that the New York legislature ordered an investigation, 
the upshot of which was a decision to create a metropolitan 
police district after London's example. This was done in 1857. 
Day and night policing were consolidated by establishing a pro
fessional force for New York City and ita environs under the 
direction of a state-appointed board. In all things, even to the 
uniforms, the London model was eventually followed.• The 
establishment of state control in New York was not accomplished 
without bitter protests from the citizens who regarded the action 
of the legislature as a repudiation of the principle of municipal 
seiC-government. "A device imported from England for enslav
ing American citizens," it was called. But despite these fulmi
nati9DS the new force assured ita own permanence by the showing 
which it made in the suppression of crime. From New York 
the "new police system" gradually made its way into other 
American cities; within a short time it displaced the ward con
stables and watchmen in all the larger communities. 

To some extent, also, the other states followed the precedent 
set by New York in providing for state control of police de
partments in larger cities. Baltimore, St. Louis, Kansas City, 

'Oonald~rable dUill•ltJ wu ea.countered In perauadlna the patrolmen 
to wear tbHI unlforma. and .ome of the-m Nslcned. wheo. they found that 
tbe requirement waa to be atrlct.ly enforced. Tbe unlforma wen atirmatlae4 
u "the Kina·• lh't'ry." "an Imitation of royalty," "un-Amerlcan," "undemo
oratlo.• Ia Phllad•lphla It wu found lmpoaalble to enforce the wearlnc 
of unltorma until late ln 1800. The nickname "copper•• wu al10 borrowed 
from Load on ; It hill alnee beeo aborteoed to .. cop. .. 
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Chicago, Detroit, Cleveland, Cincinnati, New Orleans, Boston 
and other cities all found their police taken over by the state 
authorities during the next twenty-five years. The ostensible 
reason for this action was the failure of the city officials to 
maintain proper standards of law and order, but in many cases 
there were political motives beneath the surface. The political 
leaders in the state legislatures desired a share of the police 
patronage. At any rate the spread of state control went on 
for a time; then it halted and a reaction came. Never popular 
at any time, the plan of state control could not continue to 
make progress in the face of a growing demand for municipal 
home rule. In nearly all the larger cities, therefore, the control 
of the police was handed back to the municipal authorities, the 
only important exceptions being Baltimore, St. Louis, Kansas 
City, and Boston, where state control continues to the pres
ent day! 

Much has been written concerning the relative advantages of 
state and local control of police administration, but in the last 
analysis the choice between the two methods must depend on 
local conditions. In accordance with the rulings of the courts 
the police are state officers. They are chiefly concerned with 
the enforcement of state laws. The ultimate responsibility for 
the preservation of law and order rests with the state. Hence 
the legal and moral right of the state to assume direct control 
of the police, in any part of its own territory and at any time, 
cannot be questioned. On the other hand, the cost of. police 
administration is borne by the city and to the ordinary citizen 
it seems axiomatic that those who furnish all the funds should 
have a voice in spending them; otherwise it looks to him like a 
plain case of taxation without representation. In Europe, when 
the central authorities controllocaf police, or even claim the right 
of inspection, the national treasury bears part of the cost.• This 

2 In Baltimore the control is exercised by a board of three commissioners 
elected by the two chambers of the Maryland legislature in joint session. 
In St. Louis and Kansas City the police boards are appointed by the gover
nor of Missouri, but in each case the mayor of the city is an ex.aflicio mem~ 
ber. In Boston the police commissioner is appointed bJ the governor of 
Massachusetts. 

1 In England, outside the London metropolitan district, the police are 
everywhere under municipal controL But the national government has the 
right to inspect the police department of each borough. This is done by 
officers known aa inspectors of constabulary who are attached to the Home 
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is an eminently fair arrangement because state-directed police 
departments usually prove to be more costly than those under 
local management for the reason that the central authorities 
almost always insist on higher standards of personnel and equip
ment. As a practical matter the question of state versus munici
pal police control depends upon the comparative quality of the 
central and local governments, making due allowance, of course, 
for the strength of the popular aversion to central control. The 
presumption is always in favor of letting each city assume re
sponsibility for its own police protection; but good reasons for 
making exceptions to this policy are sometimes at hand. 

There are some cities in which central control is entirely 
justified by the fact that the community serves as a national 
capital-London, Paris, and Washington are good examples.' 
There are also instances-in which, by reason of a city's continued 
bad behavior or prolonged inability to maintain order, the state 
must inevitably step in. It is an ancient rule that from the 
wicked and slothful servant there shall be taken away even that 
which he hath. The justification of state control is also to be 
found, sometimes, in the desirability of letting well enough alone. 
When a city has become habituated to central control, and when 
that plan is working satisfactorily, there is little to be gained 
by abandoning it out of deference to some abstract principle. 

Whether the police department be under state or municipal 
control the present tendency in large communities is to place it 
under a single commissioner or superintendent. This is the uni
versal practice in European countries. In the United States the 
board system of police administration was in general use thirty 
or forty years ago and it still continues in many cities at the 
present time although it is losing ground.• Police boards vary 

Omce. Tho7 r.port on the efficiency of the polloe eetabliahmeDt In each 
boroueh and when the report t• faYOrable the borou1h receives a aub'n!!ntion 
from the national treaaury. It amounts to about onf!-"balf of the local 
pollre expt'ndlturq. 

1 In the varloua countriea of Continental Europe the pollee department. 
of the larger cltiea are tn almost aU CIUiel under state control. Tbla 11 
true oot only of the capltalo-Paris, Berlin, Vlenoa, Roms, Madrid-but of 
the ll't'Bt commert"ial and lnduatrlal centel'll aa welL 

1 Amon1 more than 70 citiee bavlnc populationa ezceedilll' 100,000 the 
board Q'lllem now uiata In aizteen onl.r. The largest of these are St. Loula. 
Baltimore. Loa AnJOlea, Ban Frencloco, lllllwaukee, New •Orleans, Kansaa 
City, lndlanapolla. Prov:dence, LoulnWe, and Atlanta. 
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widely as to methods of appointment, size and functions.' As a 
rule they are vested with complete responsibility for the organiza
tion and management of the police force, including the appoint
ment, promotion, and dismissal of police officers. In some cities 
this right of appointment is restricted by the civil service laws. 
As a rule the police board appoints a chief or superintendent to 
whom the immediate direction of the department is entrusted, and 
whose duty it is to make recommendations in matters of appoint
ments and discipline, but the extent to which this officer is given 
a free hand differs greatly from place to place. In some cities 
the board merely determines matters of general policy, leaving 
all else to the superintendent or chief; but more often, unhappily, 
the board acquires the habit of dictating even the details of 
administration. · 

The board system, as applied to the police department, has 
rarely given satisfaction. Police boards are notoriously deficient 
in unity of opinion and in promptness of decision. They confer 
and discuss; they avoid and evade; they are usually relieved when 
an excuse can be found for doing nothing. The almost inevitable 
lack of unanimity among the three or five members of a police 
board reflects itself in a dilatory attitude lower down. The chief 
waits for the instructions of the board; the .patrolman await the 
orders of the chief. Meanwhile the occasion for action passes by. 
Members of police boards do not usually give their entire time 
to the work and rarely become well versed in it, yet they fre
quently assume to over-rule the chief on matters of police routine' 
because political considerations seem so to dictate. Boa~d con
trol also opens the door to political intriguery. Members of the 
force bring political pressure to bear upon the board and thereby 
impair the disciplinary authority of their own superior officers. 

1 Almost every conceivable method of appointing the members of police 
boards baa been given a trial in some American cities, including appoint
ment by governors, legislatures, mayors, city councils. and courts. A few 
cities have experimented with the popular election of police boards. Police 
boards have been drawn from one political party, from both political parties. 
and from no political party. The boards range in size from three memben 
in Baltimore to five in Milwaukee, si:l: in New Haven and twelve in Atlanta. 
No branch of American mUnicipal administration baa seen a wider range 
of experimenting than this. Some cities have bad as many as ten organic 
changes in their system of police administration within fifty years. In 
English cities, on the other hand,. there baa been no importaut change in the 
methods of poliC'e control since 1857. and in France there has been no 
~han1e since 1871. 
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It is a demonstrable fact that American police boards, no matter 
how or by whom selected, have been made up for the most part of 
political appointees, chosen as a reward for partisan or personal 
service without regard to their individual competence. This being 
the case it is not surprising that the departments under their 
control should be honeycombed with politics and that invisible 
inftuences should dominate the work of the police department. 

The work of a police department, if it is to be effectively 
performed, demands a thoroughly centralized leadership. It de
mands the entire thought and time of somebody who possesses 
the attributes of leadership. Its problems are not such as can be 
solved by men who have in all things an eye to politics. Both 
European and American experience has established the desirability 
of placing at the head of the police department a single commis
sioner or director. He should be appointed by the mayor, or by 
the city manager, without confirmation by any other authority, 
and should have no responsibility to anyone else.• Possibly the 
time may come when, with continued improvements in the mech
anism of the merit system, the police commissioner can be chosen 
without any reference to political considerations; but in the larger 
cities of the United States public opinion is hardly ripe for this 
change. 

. The qualities of an ideal police commissioner are easy enough 
to enumerate; but men who possess these qualities are few and 
far between. A police commissioner should have a sense of the 
great responsibility which the community lodges in his hands; 
he should he able to take responsibility without being afraid 
of it: Courage, tact, and alertness of mind are attributes which 
he cannot do without. He must be an organizer, a man of 
Initiative, and a good observer of public sentiment. He must 
be broad in his social sympathies: the headship of the police 
department is no place for a bigot or fanatic of any type. He 
must he able to gain and keep the confidence of his subordinates 
while at the same time enforcing a high standard of discipline. 

• Where there Ia •tote control the covernor abould have the appoilltinc 
power. In citle1 which have the eommllalon form of aovernment a member 
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His moral fibre must be tough enough to resist the manifold 
temptations which will come his way, often politely disguised. 
On the other hand, he must not be stern and unbending, with the 
temperament of a bureaucrat. Where can the city find such a 
man? .And having found him, how can he be induced to take 
a position in which the remuneration is so ill-proportioned to 
the responsibility? 

In smaller cities the head of the police department is often 
promoted from the ranks of the force, and this is the practice 
in a few large cities as well. But the tendency in nearly all 
large American communities is to choose the police commis
sioner (or whatever his title may be) from civilian life. This 
is done on the assumption that knowledge of police routine is 
one of the least among the qualifications demanded, and that 
long service in the force rather unfits a man for the exercise of 
the commanding generalship which goes with the commissioner's 
office. Police management is not merely a matter of assigning 
men to patrols and keeping discipline among them. In large 
cities it involves the planning of policies and methods, the 
handling of a brigade of armed men, and the spending of several 
million dollars annually. The qualities of mind and manner 
which enable a man to do these things are not usually developed 
by long service in subordinate ranks. Nowhere in Europe are 
the heads of the municipal police departments promoted from 
within the force itself; on the other hand, they are in all cases 
men of large administrative experience who have proved their· 
ability to deal with complicated problems. It has been. 'round 
that the task of dealing properly with matters of department 
technique or routine is least among the commissioner's difficulties. 
In such matters the commi~loner can safely rely on the judg
ment of his uniformed subordinates. But a mastery of such 
things· as the proper organization cJf the detective service, or the 
more effective prevention of crime, or the relation of the police 
to the courts, or the maintenance of honesty among members of 
the force, or the protection of the service against political 
demoralization cannot be acquired by patrolling the streets or 
sitting at a station-desk. 

Most of the larger American cities also draw their police com
missioners from civilian vocations, choosing men who have had 
no previous experience in police work but whose general qualifies.-
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tiona are deemed to fit them for the post. In their quest they 
have drawn from almost every profession and occupation. They 
have tried army officers, lawyers, newspaper men, business men, 
and professional politicians.' Having no school of training for 
police commissioners, the appointing authorities have had to use 
whatever untrained material seemed to be available. Once in a 
while by skill or by accident, they have bit upon the right man, 
but far more often they have merely placed in office someone 
whose unsuitability for the post soon became apparent to every
one. Few heads of American police departments have managed 
to remain in office for more than three or four years.• The vicissi
tudes of politics have had much to do with this, of course, since 
it is usually assumed that a change in the mayor's office makes 
desirable a new man at the head of the police department. More 
mayoralty campaigns, inC!eed, have been fought upon issues of 
police and policing than upon any other single phase of municipal 
administration. Among the larger cities of the United States 
there are not a half dozen in which the police department is or
ganized and administered on a strictly non-political basis. This 
alliance of police and politics is a standing menace to the integrity 
of both. To divorce these two incompatibles would be to eliminate 
one of the sinister features in American municipal life. 
· In the great cities of today the police force is to all intents a 
regular army~nlisted, sworn, drilled, disciplined, armed, and 
obeying a superior's word of command. It is organized into 
platoons, companies, and battalions; its officers have quasi-mili
tary rank; it is equipped for action not only with automatic pistols 
but with machine guns, riot guns, and in some cases with hand
grenades and armored cars. The metropolitan police force of 
London now numbers nearly 20,000 officers and men of all ranks, 
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which is nearly as large as the British army at Waterloo. Wash· 
ington won some of the battles of the Revolutionary War with 
fewer armed men than the 10,000 who are today included in the 
police force of New York City. The police force of Paris num
bers 8000 men; Chicago is not far behind with over 6000. In 
proportion to their population it may be noted that European 
cities have larger forces than are to be found in America, which 
is partly because European police are given a wider range of 
functions to perform. They are used to some extent as sanitary 
and building inspectors, or as censors in cities where a system of 
censorship exists. Many police officers in Continental cities are 
also assigned to clerical duties. On the other hand, the duties 
of European police officers are less difficult than those of the police 
in American cities because of the heterogeneous character of the 
populations with which the latter have to deal. Balancing up an 
allowance for these features on both sides it would seem that 
either European cities have too many policemen or American 
cities too few. It is probable that most American communities 
are under-policed, especially in view of the heavy demands 
now made upon traffic officers.1 

The methods of organizing and distributing a. police force are 
essentially alike the world over. Immediately under the commis
sioner, or police board, or other ultimate authority, there is an 
assistant commissioner, or chief constable, or chief of police, or 
superintendent, who is entrusted with the management of routine 
and details.• In Europe this officer, by whatever title known, is 
often selected from outside the· police department; but in 
America. he is almost invariably appointed from the personnel 
of the force. And in America, unhappily, the selection is also. 
dictated in ·too many instances . by political motives, save in 
those cities where the position has. been brought within the scope 
of the civil service Ia. ws. The chief of police or superintendent is 
in command of police headquarters; in large cities he is usually 

1 Sir Basil Thomson, for several years the head of the criminal investiga
tion branch of the Metropolitan Police of London (Scotland Yard), ex
pressed the conviction,' durfng his visit to America in 1923, that the police 
departments of the larger Amulcan cities were considerably undermanned. 

• In smaller American cities, where there is no commissioner or board 
the chief is directly responsible to the mayor. The position of chief was 
abolished in New York City more than twenty years ago; the customal'J' 
dutlea of the office have usually been performed by the chief inspector. 
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assisted by a deputy chief. Certain subordinate officers, includ
ing inspectors, sergeants, patrolmen, and special investigators, 
are also detailed for service at these headquarters. In some cities 
a special reserve or patrolmen, for use in emergencies, is kept 
at headquarters as well. The remainder of the force is dis
tributed among the various stations, one of which is located in 
each district or precinct. This articulation of headquarters and 
etations exists in both European and American cities. 

A precinct station is in charge of a police captain.' This 
officer is responsible for the management of his station and for 
the maintenance of efficient policing in his district or precinct. 
He assigns the men to their respective patrols or special duties 
and is the main channel of communication between his district 
and headquarters. In some of the larger European and American 
cities, several police districts or precincts are grouped into di
visions with a higher official in charge of each. In Paris, for 
example, every four precincts (quartiers) are combined into a 
district under an offider de la paiz. The ninety-three precincts of 
New York City are grouped into seventeen districts with an in
spector at the head of each. Chicago, Pittsburgh, St. Louis and 
Cleveland furnish similar examples. In any case the captain as
eumes charge of his precinct by day, while a lieutenant or sergeant 
goes on duty during the night hours.• Attached to each station 
are sergeants and patrolmen; the former are assigned to desk 
duty or to inspectorial work on the streets of the precinct. 

Every precinct is divided by its captain into patrols, the length 
of each patrol being determined by the character of the neighbor
hood: In downtown and thickly-populated sections they are 
shorter than in outlying districts. For the latter it is now be
coming customary to equip patrolmen with motorcycles or auto
mobiles in order that longer routes may he covered. The duty of 
the patrolman is to cover his patrol within theltime designated, 
to prevent crimes and misdemeanors, to keep an eye on suspicious 
persons and places, to make arrests when necessary, to furnish 
information when requested by strangers, to report accidents, and 
to follow any sperial instructions that may be communicated to 
him from his station. The patrolman's work is of a varied and 

1 1D Elllland bela ealled 'upccAot; lD France. eo...,..UicJedictr; In Germany, 
B .. ,.__ 
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exacting nature, demanding personal courage, intelligence, hon
esty, resourcefulness and patience. The officer's word is law on 
many trivial matters; his common sense determines whether large 
masses of the people in crowded districts obtain a right or wrong 
impression of law enforcement. The policeman is a judge in a 
very real sense. It is within his discretion to decide, in many 
cases, whether he should overlook a minor offense or take action. 
He is a court of first instance-the only court with which thou
sands of citizens ever come into contact.• 

In Europe great care has been bestowed upon the work of 
recruiting municipal police officers; in the cities of the Continent 
the practice has been, and still is, to appoint no one who has not 
served for a certain length of time with credit in the military 
forces.• Nowhere, either in England or on the Continent, are 
political considerations given any weight in determining the 
selection. In the United States, on the other hand, it is only 
within relatively recent years that patrolmen have been chosen 
on a basis of merit in most of the larger cities, and even yet 
political patronage is the controlling factor in some of them. • 
Another difference between European and American practice may 
be found in the almost invariable rule that no one may be ap
pointed to the police department in an American city unless he be 
a resident of the municipality-sometimes a term of several years 
is required. European cities, on the other hand, give preference 
to non-resident applicants on the theory that such men will be. 
less subject to any local influence~. 

Promotion in some of the larger American cities are now made 
by competitive examinations held under civil service rules; "in 
others they depend upon the .recommendation of the captain or 
the chief. Endeavors have been made to devise a system of 

a Many of the larger cities have adopte4t the practice of appointing a small 
number of women police officers. They do not perform patrol duty of the 
ordinary sort but are usually assigned to special lines of work for which 
they are assumed to be better qualified than male officers. 

• A study of the occupations from which new patrolmen in a certain large 
American city were drawn shows that the majority were Jaborera, truck 
driven, chauffeurs, clerks, plumbers. gas fitters, and railway employees. 

• It is estimated that about 70 per cent of the police in American cities 
of over 30,000 population are now (1923) selected by some form of civil 
service competition. In smaller communities the percentage is not so high. 
For a description of the tests see E. D. Graper, AlfNiricGtt Pol4ce AdrJI.iMI
froliot> (New York, 1921), pp. 62-7S. 
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promotion based upon efficiency records which indicate by a score. 
card of merits and demerits each officer's rating in the performance 
of his duties.' But it is very difficult to devise any hard-and-fast 
arrangement, either by way of examinations· or efficiency ratings, 
which will not work injustice in individual cases. It can fairly 
be said, however, that they work far Jess injustice than schemes 
of promotion based upon the caprice of an officer's superiors. 

For many years European cities have maintained training 
schools for patrolmen but it is only within the last decade that 
even the largest American cities have followed their example. It 
was taken for granted that a uniform, a revolver, a night stick, 
and a pocket manual were enough to transform any able-bodied 
citizen into an efficient guardian of the law. Schools of training 
are now operated in practically ali the largest cities of the United 
States, with a training period which varies from three to six 
weeks. The course includes instruction in elementary law, the 
rules of evidence, legal procedure and police duties, methods of 
identification, local geography, first aid, the making of reports, 
and pistol practice.• As yet the American schools are elementary 
as compared to those of European cities, but there is every reason 
to expect that they will raise their standards as time goes on. 

The maintenance of police discipline ie a problem of some 
difficulty everywhere and more particularly when the department 
'has become honeycombed with politics. In some cities the chief 
of police may suspend or dismiss any member of the force for 
cause stated in writing. In others no severe penalties may be 
imposed except after a trial before some duly constituted board. 
In a few cities, among which Chicago affords the most notable 
example, removals cannot be made without the concurrence of the 
civil service commission. Very often, however, the action of the 
chief, or of the trial board, is not final; an appeal may be carried 
to the courts. Such appeals against dismissal are frequently taken 
and reinstatements by judicial decree are common, although not 
so common as they used to be.• It will be generally agreed, of 
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course, that all public officers should be protected against arbi
trary dismissal for personal or political reasons; on the other 
hand, it is obvious that frequent reinstatements have a demoraliz
ing effect upon the discipline of the force. Several years ago 
Mayot Mitchel of New York City strongly advocated the giving 
of absolute and final disciplinary powers to the police commis
sioner as the only method of maintaining the morale of the force; 
but be discovered that public opinion was not prepared to go 
so far. 

Much attention has been devoted in the United States to the 
matter of regulating the hours of police duty in such way that the 
men will have a reasonable amount of time at their homes. 
Police work must be carried on both day and night; in some 
precincts more men are needed for patrol duties by night, while 
in others (especially in the downtown areas) the peak of the load 
upon the police comes in the day hours when street traffic is heav
iest. At all times, moreover, it is necessary to have some men 
in reserve at the stations. On the other hand, no patrolman can 
do good work if required to spend more than eight consecutive 
hours on active duty. These practical requirements of police 
routine have dictated the division of the force at each station 
into shifts or platoons, usually three of them. One platoon goes 
on active duty while the second is off, the third remaining at the 
station in reserve. The three platoons, of course, are not of uni
form size, the reserve shift being the smallest at any given time. 
Cities have tried various other arrangements from time to time· 
but not with any great success. · · 

In recent years the growth of traffic congestion has placed a 
new and heavy burden upon the police establishment. Twenty 
years ago there were no tr~ffic officers in any except the largest· 
cities and very few of them even there. Today the officers as
signed to traffic duty during the ·day hours constitute in some 
cities one-fourth of the entire force. In addition many traffic 
officers are now assigned to night duty near theaters and other 
places of amusement. It is customary in the larger communities 
to have a traffic division within the police department, and 
the officers who serve in this division are either connected with 
police headquarters or are distributed to the several sta
tions. In New York City there are special traffic subdivisions 
independent of the regular police districts. Patrolmen are de-
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tailed to tlie traffic division from the regular force, but in the 
larger cities they are given some special training in traffic duties 
before being assigned.' 

Traffic regulation is rapidly becoming a science. • In the 
United States the "single block system" is the plan most com
monly used; it involves the alternate stopping and starting of 
vehicles at all congested street crossings. Traffic is allowed to 
move along each street in tum. This is at best a wasteful plan 
in that it reduces the traffic-value of the streets by fifty per cent. 
But it has been retained because no other method seems to pro
duce better results in narrow, crooked, or badly crowded thor
oughfares. A few of the largest cities, notably New York, have 
been experimenting with the "multiple block system" which per
mits vehicles to be stopped and started at several crossings simul
taneously, the control being exercised from traffic towers equipped 
with electric signalling devices. The claim is made that this 
method greatly expedites the safe passage of traffic. The problem 
of alleviating traffic congestion has been rendered somewhat less 
difficult by the designation of certain narrower thoroughfares as 
"one way streets," and by reserving certain streets for commercial 
vehicles while others are restricted to passenger cars. The in
discriminate parking of vehicles on streets has been a prolific 
cause of congestion, but elaborate restrictions have now been 
placed upon this practice in the downtown areas of all large 
cities. The enforcement of these parking rules has also increased 
the work of police officers and police courts. In no other field 
is the police officer so obviously a court of first instance 
and in none ia there so much political or personal inftuence 
exerted to let offenders go without hailing them into the regular 
courts. 

The service of detection and investigation, although within the 
jurisdiction of the police department, is one which the ordinary 
patrolman is not well fitted to perform. Most of the graver 
crimea are committed by professionals whose skill in evading de
tection must be matched not only with an equal measure of police 

• In Now York Cltr t.he oouree oooupleo two weeb In t.he polloe tn.lnlng 
ICbooL I\ doalo wlt.h t.raftlo ruloo, met.hodo of algna.lllng, and 10 forth. 

• The- diO<lc,..lon of Lhla aubject Ia Miller McCIIniOct'o Sl"'e& TrqJJic Co,._ 
lrol (New \'ark, llli~). MenUon ahouM &IBo be made ol Lbe paper on "Legal 
Aa~la of Traftlo Control" by C. B. PrlehiU'd, In Pr••ceec!ingo Qf 1M NatioruJl 
Coll(o......, Oft Ciqr Pl11ARIR,7 (lDlll), pp. 187-lte. 
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sagacity but with an elaborate organization! In the cities of 
Europe the work of criminal investigation is regarded as a special 
police function and is entrusted to a corps of trained specialists 
working under the direct supervision of police headquarters. 
These_ men specialize in the investigation of certain classes of 
crimes; one officer devotes all his time to following pickpockets, 
for example, another to the capture of gunmen, and so on. By 
reason of long experience these specialists, in London, Paris, and 
other European cities, have placed their work on a high plane of 
professional expertness. In the United States it has been the 
general custom to detail from the various stations for detectives 
work those patrolmen who are deemed to have some fitness for 
the work even though without any special training. This prac
tice still persists in many cities, but the selection is now made in 
some cases by civil service tests.• The endeavor is now being 
made in most of the larger cities, moreover, to give the members 
of the detective force some definite training and to develop spe
cialists in certain lines of criminal investigation. • In some Ameri
can cities the detective corps works from headquarters; in others 
it is distributed among the stations; in others, again, a combina
tion of the two plans is used. At best the work has been marked 
by the use of hit-or-miss methods, by a l11ck of adequate super
vision, by a failure to keep records accurately, and by slow 
progress in the science of identifying habitual offenders.• 

s The average citizen seems to think that the detection of a criminal is 
largely a matter of the individual detective's shrewdness and sagacity. Thill 
Idea, of coorse, bas been widely propagated b7 TM A.oo-rea o# B,..,.lool;. 
Holma. The truth is, however, that· good detective wort. in the rreat 
majority of cases. repreeents the combined result& of organisation, specialia.
tion, and patieut industi'J'. For some authoritative testimony on thia point, 
..., Sir Basil ThomsoD, M• E~ a1 Booii<IINI Yanl (New York, 1923). 

8 It might be thought that the detectives would represent a higher grade 
of intelligence and alertness than the ordinary patrolmen. but in Cleveland 
it was recently found that they scored lower on the Army Intelligence Test. 
Criminal J,..lico iA Cleoel""" (CievelaDCI, 1922), pp. 66-67. 

• In New York City, for eiaiD.ple, there are now special squads of detec
tives for pickpockets, loft-burglars. auto-thieves. gangsters, narootie pedlars. 
truck and wagon thieves, and homicide cases. 

• In many cities, for example, the "rogue•a gallery" of photographs is still 
the chief reliaD'"' ; othera· 11110 it iD coDDection with the BeJ:'tilloD system 
of measurements. Within recent years most of the larger American cities 
have iDtroduced the &ngt!r-print method of identification. For a full dis
cussion of these modern methods of criminal identification, see Raymond 
B. Fosdick, B......,..,,. Polke s .. - (New York, 1915), pp. 315-368, aDd 
the refenmcea giveD iD the AppeDdix (pp. 416-418). 
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The cost of police protection in American cities is about three Tho 
Cost of dollars per annum, on the average, for every head of population. PoliciDio 

In New York City it is over four dollars per capita, or nearly 
twenty-five million dollars a year. The policing of Chicago 
costs more than eleven million dollars per year and that of 
Philadelphia about seven millions. This is a marked advance 
over the figures of ten years ago. It is a significant fact that the 
average American city spends more money for policing than for 
health protection, poor relief, public libraries, and public 
recreation put together. 

Until about a dozen years ago the police of American cities The Rlcht 
contented themselves, for the most part, with local organizations. ~.lfc~ to 
They formed themselves into aBBociations, ostensibly for benevo- Orconize. 

lent purposes such as the paying of sick benefits, funeral allow-
ances, and so on. In dt1e course, however, these associations in 
some cities became affiliated with the American Federation of 
Labor and in 1919 the propriety of any such affiliation was 
brought into serious question by the police "strikes" which took 
place on both sides of the Atlantic, notably in Liverpool and in 
Boston. The upshot of these episodes has been the spread of a 
general opinion that municipal police officers, while they may 
be permitted and even encouraged to form local associations, 
and perhaps to even federate these local bodies into a national 
organization, ought not to become affiliated with organized labor 
as such, and must not be permitted to strike "against the public 
safety." The police force owes allegiance to the public; its mem-
bers are sworn and enlisted for duty as soldiers are. A "strike" The Rlrht 
on the part of soldiers is a mutiny and is dealt with accordingly. to Strike. 

The police, like other public employees, should be given a suitable 
channel of organized effort for the redreBB of their grievances and 
for securing proper conditions of work. In England, as an after-
math of the Liverpool strike, the municipal police were forbidden 
to join any trade union or other association having for its object 
the bringing of preBBure in matters of pay, pensions, or conditions 
of service. Provision was made by general statute, however, that 
the police should organi1e locally and that their local associa-
tions should be formed into a national federation with the righ\ 
to be heard by the public authorities through a central com-
mittee. • 

The efficiency of a police department may deteriorate consider-
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ably without the public knowing it. There is no objective test 
of police efficiency. When things go wrong in the street depart
ment or water department, for example, the evidence of ineffi
ciency is visible to the naked eye; but even with the most careful 
records it is difficult to determine whether police standards are 
what they ought to be. The public is prone to judge the effective
ness of police work by the number of crimes committed; but the 
statistics of crime bear a much closer relation to industrial con
ditions than to police efficiency. The increasing crime ratio in 
cities is due in the main to causes which the police cannot control 
and for which they have no responsibility.' 

One of these causes is the increased mobility of the criminal 
due to his use of the auto. Gunmen, yeggmen, burglars, and 
even common thieves nowadays use the automobile as a part of 
their regular equipment. It is obvious, of course, that a police
man on foot cannot be very efficient in preventing crimes by 
desperados who come and go at fifty miles an hour. The auto
mobile gives the criminal a wide range of action; he can flit from 
one city to another without using the regular public conveyances 
or going near the terminals which are under police surveillance.. 
To meet this new situation two things seem essential. First, 
each city will have to provide its police department with a suffi. 
cient number of motor cars, and, second, there must be a body 
of constabulary or troopers with state-wide range as in Penn
sylvania, New York, and Massachusetts. So long as the crim·. 
inal possesses the advantage of gre!'-ter mobility, and of a greater 
radius of action, he will use his opportunities to the full. 

A police force, as Colonel Woods has pointed out, is "very sen
sitive and responsive to public. opinion." • If its members get the 
idea that no matter what happens they will incur public criticism, 
they will put little heart into the performance of their duties. 
On the other hand, it has often b"een demonstrated that public 
support and encouragement have a marked effect upon public 
morale. Public opinion can both create and destroy. The po· 
liceman's job is necessarily of such a character as to give him a 
rather poor opinion of his fellowmen. He is daily in contact with 
the seamy side of life, with malefactors and the underworld. It 
is the sordid elements of the community that he is appointed to 

' See belatD, p. 225. 
'Arthur Woods, Policeman and Publio (New Haven, 1919), p. 176. 
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control. He needs, therefore, a frequent reminder that the great 
majority of the people are of a different type from those with 
whom he has immediately to deal, and this can best be provided 
by a generous public recognition when good work is done. 

When corruption creeps into a municipal government the police 
department is usually the first to feel its effects. It is easy to 
make the work of this department yield blackmail and bribery. 
Few people in a community stand to gain large profits from dis
honesty in the water or fire departments, but by the perversion 
of police duty large sums can be put into the pockets of gamblers, 
bootleggers, drug pedlars and vice promoters. Every large city 
shelters a horde of men and women who do not scruple to set temp
tation in the policeman's path. If there has been, on the whole, 
more corruption in police departments than in any other branch 
of American city administration, it is not because police officers 
are a peculiarly venal body of men; it is because nothing short 
of iron-clad integrity will keep a policeman straight. The duty 
ef the public towards the police force is to provide it with honest 
and capable leadership, to give the officers adequate pay and 
proper conditions of employment, to be quick and generous in 
the appreciation of duty well-performed, and to improve the 
environment in which the policeman does his work. 
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CHAPTER XXXII 

MUNICIPAL POLICE COURTS 

In the countries of Continental Europe there are no municipal 
courts. The judicial system is everywhere organized on a na
tional basis; the judges are appointed by the national government 
and the entire procedure of the courts is under national con
trol. The courts which function in these European cities are 
merely the lower branches of the national judiciary; they do not 
differ from the courts which have jurisdiction in the rural areas. 
This is partly due to the tradition of centralization which exists 
on the Continent, but it is also accounted for, in part, by the fact 
that the entire judicial system in France, Prussia and Italy was 
rebuilt from the ground during the Napoleonic era. The old di
versity of laws, courts and jurisdictions was swept away at that 
time; a new, symmetrical system was set up. During the past 
hundred years the system of judicial administration in these coun
tries has stood integrated from top to bottom.• 

In England there is an approach to the same uniformity but 
with a slight difference between the administration of justice in 
rural and urban communities. In the rural areas and in the' 
smaller boroughs the local courts, known as Courts of Petty Ses
sions, are presided over by justices of the peace. These justioos 
are laymen (women are now eligible); they receive no regular 
salaries, and. are required to "have no special knowledge of the 

a France is divided into nearly three thousand cantoN, or loeal judicial 
districts. A canton may contain several small communes. or one large 
commune may be divided into two or more cantons. In eacb canton there 
ia an appointive juge de lG paUl with jurisdiction in all petty cases. whether 
civil or criminal From the decisioDB of this local judge an appeal may 
be taken to the tribunal d'arr<mdilsement or district court which is presided 
over by three or more ,appointive judges and which also has original juris
diction in more important civil or criminal cases. Above the district courts 
are Courts of Appeal and Courts of Assize, with a national C()urt of Cassa· 
tion as the ordinary tribunal of last resort. AU civil and criminal casea 
go through these various courts and the procedure is uniform throughout the 
country. 

206 
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law or of judicial procedure. They are appointed for life by 
the Lord Chancellor, and their post is one of considerable honor.' 
On its face this method of local court-holding by unpaid laymen 
might seem certain to result in judicial chaos and a deluge of 
appeals; but in practice it works fairly well. If the justice does 
not know the Ia w, he usually knows the suitors. He is assisted, 
moreover, by a clerk who is a lawyer and whose function is to 
keep the court informed on all matters of procedure and 
practice. Hence the saying that offenders are tried in England 
by "a justice who is a gentleman and a clerk who knows the 
law." 

In London, in all the large boroughs, and in some of the urban 
districts there are local courts, known as Courts of Summary 
Jurisdiction, and presided over by stipendiary magistrates. These 
magistrates, as their title implies, are paid officials drawing sti
pends or salaries from the borough treasury. They are appointed 
by the Crown on the recommendation of the Home Secretary and 
give full time to their duties. Only barristers of at least seven 
years' standing are eligible for appointment. The mayor of the 
borough is ex-officio a justice of the peace and may preside when 
the stipendiary magistrate is absent. The Court of Summary 
Jurisdiction is the English city's police court, with authority to 
impose penalties or to hold offenders for trial by the higher 
tribunals. General instructions as to procedure in all the lower 
courts are issued by the Home Office and a fair degree of 
uniformity is secured in this way. 

Both classes of lower courts, Petty Sessions and Summary 
Juri-sdiction, do their work without the aid of juries. Appeals 
can be taken from either to certain higher courts, namely the 
Court of Quarter Sessions, the County Court, and the High Courts 
of Justire. The respective jurisdictions of these various courts, 
both original and appellate, are rather complicated matters; even 
English lawyers do not always underetand them. Nor is this mat
ter g~rmane to the present discussion which has to do with mu
nicipal government only. It is enough to point out that in Eng
land the larger towns have local tribunals which differ in organ-

1 The office ll one of CHAt antiquity and orl.glnally was admlniatrative 
rather thnn judldal In lt. nature. 'While the appointments are made br 
the Lord Chancellor lt la usual to follow recommendations of a local adviaoi'J' 
commhtM made up In orb l"'UDty of reprHentative mea drawn from aU 
political partiOL Juatl""" ara removed by the CroW1l for cauee at 11111 time. 
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ization and competence from those of the rural districts and the 
smaller urban communities, but that both classes of courts 
are integral parts of the national judiciary. The magistrates 
are neither elected nor locally appointed; they are national 
officers .. 

In the United States the development of judicial administration 
in the cities has taken a varied course. Originally it was bor
rowed from the plan which existed in the corporate boroughs of 
England during the seventeenth and eighteenth centuries. The 
mayor and the aldermen of the colonial boroughs were ex-officio 
justices of the peace. As such they tried minor cases individually 
and as a body determined appeals. They were unpaid laymen, 
often without any knowledge of law, and combined administra
tive with judicial functions. Even after the Revolution this sys
tem was for a time continued; but as American cities grew in 
size it became unsatisfactory and provision was made by the state 
legislatures for the appointment of regular paid justices or magis
trates. For a time the mayor and aldermen continued to exercise 
their judicial functions collaterally; but ultimately their work 
became entirely non-judicial, save in exceptional cases. At the 
outset the appointment of these paid justices was sometimes 
vested in the hands of the city council, so that the courts were in 
effect municipal courts; but in time the appointing power was in 
some cases taken over by the state authorities, while in other 
cities the magistrates were chosen hy popular vote. 

This movement for the election of judges, in both local and 
higher courts, gained great headway during the second quarter 
of the nineteenth century. Its progress reflected the influence 
exerted by the new states of the west, particularly during the 
Jacksonian era. These pioneer communities desired that the 
administration of justice should be cheap, simple, expeditious and 
"democratic." A rough and ready way of obtaining these qual
ities in judicial administration seemed to be afforded by the plan 
of electing judges for short terms. So the elective judiciary found 
favor in the frontier communities and gradually worked its way 
back into the more settled regions of the east. But it did not 
gain acceptance everywhere; in New England, for example, the 
echoes of frontier influence were scarcely heard at all. Other 
currents and cross-currents of opinion have had their effect upon 
judicial organization in different parts of the country during the 
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past seventy-five years; but they have not shown an equal degree 
of strength everywhere. The result is that today one finds the 
greateet variation throughout the country not only in the method 
of selecting municipal judges but in the organization, jurisdiction 
and procedure of the lower courts. 

There is no reason, when one comes to think of it, why judi
cial administration should be uniform in all communities, 
whether rural or urban, large or small. The agricultural areas, 
and the small towns, in which conditions of life continue to be 
simple, have no need for any high degree of legal expertness in 
their local courts. Many of them still proceed on the principle 
that any honest and sensible citizen is competent to be a local 
justice if chosen to that office by the votes of his fellow citizens. 
But in the large cities, where the work of administering local 
justice is far more burdensome and more technical, this rudimen· 
tary arrangement is not practicable and it has been al~ost every• 
where abandoned. 

Although the judges or magistrates are still elected, in most 
of the larger cities, by direct vote of the people, the range of 
choice is usually restricted, either by law or by custom, to those 
who have some legal qualification. In Chicago the justices of the 
municipal courts are elected by the people for four-year terms; in 
New York the police justices are appointed for ten-year terms 
by the mayor; in Boston the justices of the municipal and district 
courts are named for life by the governor; in some southern cities 
the municipal justices are still appointed by the city council. 
Taking the country as a whole, popular election is the most com
moll method. In some western cities the municipal judges may 
be recalled from office by popular vote. 

Nowhere in Europe are judges of the regular courts elected by 
the people or appointed by any local authority. Nowhere do they 
hold office for short terms. In England, during the great reform 
epoch (1830-1835), it was proposed to give the borough councils 
the right to appoint the local justices; but this concession to the 
democratization of the borough courts was refused by Parliament. 
The establishment of the Third Republic in France, although it 
ensured the communes an increased measure of local discretion in 
the choire of their own administrative officers, gave them no 
right to choose their jugca de Ia paiz who continve to be named 
by the national government on the recommendation of the Minis-
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ter of Justice.' In each of the larger municipalities there is a 
District Court {Tribunal d' Arrondissement) with wider juris
diction than that possessed by the justice's court; the judges 
of this tribunal are also appointed upon recommendation of 
the Minister of Justice whose discretion is limited by the re
quirement that he shall take names in a prescribed order 
from a promotional list.• Even in the German cities, despite the 
upheaval of 1918, the local judges or Amtsrichters continue to be 
named by the central authorities. The argument which is usually 
advanced in favor of an elective judiciary, namely, that demo
cratic government involves popular control of the enforcement 
as well as the making of the laws, has thus far found no acceptance 
in European countries. 

It is therefore more nearly correct to speak of municipal courts 
in the United States than it would be in any other country. 
Many American cities elect their own local magistrates, pay 
them from the municipal treasury, and may even recall them from 
office by popular vote. A considerable portion of the work which 
these local justices do, moreover, is connected with the enforce
ment of the municipal ordinances. Nevertheless, and in spite of 
all this, the police courts and other tribunals which function in 
American cities are not municipal courts in the sense that we 
speak of municipal councils or municipal administrative boards. 
They are an integral part oHhe state's judiciary machinery; their 
organization is determined by the state law even in its details; 
their decisions may be appealed to the higher state courts, lind 
their primary function is to -administer the laws or the state. 
So when we speak of "municipal courts" it is well to so)1Dd a 
caveat lector. To say that there are three sets of courts in the 
United States, national; slate and municipal (as there are three 
spheres of government) would be very misleading. There are two 
collateral systems of the judicial administration, national and 
state. The municipal courts, like the district and the county 
courts, are merely subordinate branches of the state judicial sys
tem. 

'The method of appointment and the qualiftcationo are regulated by the 
Law of June 14, 1918. The Minister of Justice acts on the advice of a 
board made up of certain judges and other judicial oflicera. Certain legal 
qualifications are essentiaL 

1 This list Is compiled, on a basis of seniority and merit, ·by a judicial 
board. 
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But although the municipal courts are subordinate tribunals, 
this does not mean that they are unimportant, or undeserving of 
attention from students of municipal government. On the con
trary the organization and procedure of these city tribunals are 
matters of the utmost importance today. This is particularly 
true of the police courts, or courts of minor criminal jurisdiction, 
upon which the maintenance of law and order depends. Without 
loyal and intelligent support from these tribunals the police find 
the ground cut from under their feet. The masses of the people, 
especially among the foreign-born popul!ations of the cities, 
obtain their conceptions of American justice from the work of 
the city courts; they rarely come into relation with the higher 
branches of the judiciary. If the lower courts are corrupt or 
susceptible to partisan influence the underworld is quick to find 
it out; and by its whisperings carry to thousands of minds the 
impression that all tribunals of justice are purchasable or parti
san. This is what has happened, with or without good reason, in 
many of the larger American cities. It is the outcome of several 
defects in the judicial system,-the poor organization and poorer 
articulation of the municipal courts, the policy of electing police 
judges and magistrates on partisan ballots, the maze of techni
calities in which the administration of local justice has become 
enmeshed, the ease with which one may appeal if he has the price, 
the occasional corruption of judicial officers, the avarice of bail 
commissioners, and the lack of sympathy which so often chills the 
atm011phere of the court room.1 

In the United States the municipal courts are often badly or
gnniaed. In small cities a single court is established; then, as 
the community grows larger and the work becomes too heavy for 
a single court, a division into districts is made, each district ob
taining its own police judge who is frequently elected by the 
voters of the district. Later, as the occasion arises, special 
courts are established-juvenile courts, courts of domestic rela
tions, night courts, and so on. Each is in a position of relative 
independence and subjert to no central supervision except insofar 
as this can be exercised by the higher state courts in deciding 

'Thore Ia no lntontlon to lmpb' that tbe maintenance of bleb judicial 
1tandard1 de-pendt upon tbe municipal l'Ourb alone. The crlmlnal element. 
often look above tht lolWr trlbunalt to lt'uient, partisan, or corrupt proaecut
tnr attorMya. or to the lnnumeon.ble poaibtlltiee of ultil:nate .-cape from 
punlabment which are &«orded b,J appealo and lopl tachnlcr.lltl ... 
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appeals_ The inevitable result is a variety of methods, standards, 
and attitudes in the administration of elementary justice. The 
same offence is dealt with according to varying degrees of severity 
in different parts of the same community .1 Even though the 
judges be men of conscience and integrity this lack of uniformity 
is inevitably construed by the popular mind to be an indication 
of judicial partiality and unfairness. Several vf the largest cities, 
including New York, Cleveland, Detroit, and Chicago, have now 
unified their municipal or magistrates' courts by establishing a 
single tribunal, its work divided among different branches. The 
judges are elected by the people of the whole city in Cleveland, 
Detroit, and Chicago; in New York the magistrates are ap
pointed by the mayor for ten-year terms. In Chicago the chief 
justice presides at a weekly meeting of all the judges, this weekly 
session being used as a means of securing uniformity. There are 
thirty justices, besides the chief justice, in all branches of the 
Chicago municipal court.• 

The American Judicature Society has prepared a model plan 
of judicial administration for use in larger cities based upon the 
principle of a single court with its work apportioned among five 
divisions.• It is proposed in this plan that each division should 
have a presiding justice whose duty, in addition to hearing cases, 
would be to assign the other judges within the division to their 
respective branches of work. _ The five presiding justices of di
visions, together with the chief justice of the municipal court, 
would form a judicial council, with power to regulate procedure 
and to exercise a general supel'Vision over the workings of the 
entire judicial machinery.• Justices might be transferred from 

1 In Boston, for example, there are seven district courts and a juvenile 
court. The judges are appoirite4 for life and have no centralized relation or 
responsibility. _ 

• For a description of this court and its work see Illinois Constitutional 
Convention BuUetim (Springfield, 1920), pp. 77~779. 

• American Judicature Society Bvllettn. IV A and IV B (1914). See also 
the National Municipal League's Municipal Program (New York, 1919), 
pp. 228--250, and Herbert Harley ''The Model Municipal Court" in NatWMI 
Mtminpal Review, Vol. III, pp. 57·67 (1914). The five divisions are as 
follow.; (1) equity, (2) probate and do~stic relatione, Including divorcee 
and juvenile offences, (3) civil cases with juries, (4) non·jory clvil cases, 
(IS) criminal cases. This fifth division might have a do.en justices, each 
sitting in a dUferent part of the city . 

., In order to make this council consist of an odd number, seven, one senior 
judge Is added. 
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one division to another in order to relieve congestion at any one 
point. The adoption of this plan, or something like it, would 
greatly improve and unify municipal court work in the larger 
cities. 

No reform in municipal court organization will greatly avail, 
however, if the local justices are selected in such way as to pre
clude the choice of capable, honest and impartial men. The 
plan of popular election is widely used in the cities of the United 
States and it is supported by a widespread conviction that it is 
the only way of keeping the courte "close to the people." But 
popular election, as experience has shown, does not always mean 
that the people do the choosing; in many cases their only function 
is to ratify a choice made for them by a few political bosses or 
by powerful economic interests which have selfish ends to serve. 
It has even happened -that law-breaking elements, through their 
control of the party machine, have virtually dictated the nomina
tion and election of judges favorable to themselves. Conspicuous 
instances of partisanship and crookedness on the municipal bench 
have led to demands for the abolition of the elective method and 
the substitution of an appointive judiciary.• It ought to be added, 
however, that in those cities where the local bar association exerte 
a powerful influence over the choice of candidates and where 
judges with good records are re-elected as a matter of course, the 
elective plan has achieved tolerably good results. 

But the practice of appointment, exercised through the or
dinary channels, would not ensure the elimination of politics 
and personal favoritism from the municipal courte. Mayors and 
governors are themselves partisan and at times subservient to 
special interests. A stream will rise no higher than its source; a 
partisan or corrupt executive cannot be relied upon to appoint 
an upright judge. Mayors and governors are not primarily con
cerned with the functioning of the local courte in any case; their 
work and responsibilities are chiefly of an administrative char
acter. On the whole, however, the plan of appointment has 

1 ult I• lmpoulble to e.cape the conclualon that In a metropolitan district 
wltb one hun~....t tbouaand 90ttro and upward, the aelectlon of judi!Ot! b,J 
the eledorote Ia practically lmpoaalble. It Ia equally certain that the judgeo 
In 1Ucb ll community muat be eelfcted. by .ome appolntinc power. The 
I'M I and only question Ia: Wbat 1.1 the best method of appotntment1'" 
Albert M. Kalee, UKpopttlar Ooo11 """"'' ;.. tr.. U!MtH &tot• (Cbicqo, 
18H), pp. 28'-236. 
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proved to be more satisfactory than the plan of election. The 
longer the term for which municipal judges are elected, moreover, 
the better has this method seemed to work. It has been suggested 
that municipal justices ought to be appointed by the judges of 
the high!lr state courts, who are themselves elected,' or that the 
people of the city should elect the chief justice only, leaving him 
to choose his associates as a President chooses his cabinet.' 
There are serious practical objections to both of these proposala 
and they have nat yet found adoption anywhere in the United 
States. 

But whatever the method of selection it is generally assumed 
that no one can be a capable judge of a municipal court unless he 
is a. lawyer by profession and it is everywhere required, either 
by statute or by custom, that those who are elected or appointed 
shall have this qualification. In certain branches of municipal 
court work, if not in all of them, this is a. necessary provision. 
No layman is qualified to handle equity cases, or to sit with a 
jury in civil controversies, even in a local court. To permit this 
would mean innumerable appeals and the wholesale setting aside 
of judgments. Even in the handling of minor criminal cases an 
elementary knowledge of the substance and the forms of law is 
essential. But successful work on the bench of a police court 
does not depend upon legal scholarship alone. The common 
sense of the police justice, his knowledge of human nature, his 
ability to grasp the essentials of every case that comes before him 
-these are the things that count. The magistrates of New 
York City have before them every year more than 150,000 'cases 
ranging from serious felonies to minor infractions of the traf!iG 
rules. It requires no small amount of worldly wisdom to deal 
fairly with this enormous grfsf of cases. 

The administration of criminal justice in American cities has 
suffered grievously by reason of the· ease with which cases may 
be appealed from the municipal police courts and the frequency 
with which convictions are set aside on technical grounds. The 
whole trend of judicial administration in the appellate courts has 

l. For au argument in favor of this method see Dorman B. Eaton, TAo 
Government of Mu~a!ities (New York, 1899), pp. ~-

•This iB one of the alternative recommendations of tbe American Judica
ture Society. See above. p. 212 footrwte. A plan for its adoption is set 
forth in A. M. Kales, UnpOfJular Goo"""""'l>f mille Umled Stal01 (Chicago, 
1914), pp. 239-250. 
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been so strongly directed toward safeguarding the rights of the 
individual that the safety and welfare of the community are often 
menaced.1 It has been said that a criminal trial, according to 
American procedure, is "a game in which the defendant is given 
every chance to escape, fair and unfair, while every possible 
obstacle is placed in the way of the prosecution." This may be 
somewhat overstating the matter, but it is beyond question that 
American methods of criminal procedure give the crook a better 
run for his money-when he has the money-than he would get 
in any other country. The absurdities which clever but con
scienceless attorneys have successfully spun to defeat the ends of 
justice are almost beyond belief.• One of the urgent needs of 
today is that of rendering these perversions of justice impossible: 
All the states should do what more than half of them have already 
done, namely, provide by statute that no police court decision 
shall be overturned by reason of technicalities which do not affect 
the substantial merits of the case or the plain constitutional rights 
of the defendant. 

The most conRpicuous feature of judicial procedure in American 
cities is its slowness. Weeks, months, and even years often 
elapse before ordinary cases are finally cleared from the docket. 
These delays facilitate the miscarriage of justice. They make 
It easier to tamper with witnesses and jurors. In its excitement 
over fresh crimes the public forgets all about the old ones for 
which no one has been punished. Thus it becomes easy to let 
cases drop, or to place them on file, or otherwise to accord a 
measure of leniency which public sentiment would never have 
Wlerated when the details of the offence were fresh in mind. 
These delays, postponements, and continuances can only be 
avoided by radical simplification in the system of judicial 
procedure. 

1 See Moorfteld Storey, Tile R.(omo of Lot~al Pro*""" (New Haven, 
1011). 

'Mr. Raymond B. Foodlek In hla Amerioooo Police Bvol..,.. (New York, 
1020), p. 29, clvea the followln1 examples: Conviction for murder aet 
aelde because the word "'aforethought" wu omitted after the word umaJice,. 
In the aeeu10t!on (EtherldiO ~. State, 141 Alob""'•• 29); conv!etlon for 
a~Ault wltb lnt"'nt to kill aet aaide because the copying clerk left out the 
letter lin the word "maltce" (Wood"· State. r;o AlGbQIR4. 144); conviction 
for tht'ft lift ualde bec-ause tbe State wu mentioned \n the indictment u 
W Vlrclnla lnotead of Weol Vlrrlnla (Lemono •· State, 4 W. Vil'flioio, 755). 
Su.cb lnatancu. It 1a on}J fair to uy. are steadily beeomlnc leaa common. 
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The far more expeditious handling o! cases in the courts of 
England, France, Germany, and other European countries has 
been commented upon by all American lawyers who have closely 
observed the administration of criminal justice overseas. The 
proced~ in European police courts is summary in character; 
even complicated cases are tried and disposed of quickly. Ap
peals are relatively few, and when taken they are heard speedily. 
The judges deny all motions which seem to aim at delay for 
delay's sake, and in so doing they can count upon support from 
the highest courts of the land. But in America the course of a 
criminal process is often a long record of continuances, post
ponements, exceptions, motions in arrest of judgment, appel!ls, 
pleas for a new trial, and all the other instrumentalities of delay 
or evasion that the resourcefulness of the defendant's lawyers 
can devise. 

Various evils connected with the administration of justice in 
the cities have grown up in and around the courthouse but out
side the control of the courts. Third-rate lawyers who prey upon 
the unsophisticated, and particularly upon the foreign-hom, are 
responsible for much of the odium which attaches to the admin
istration of local justice. They or their "runners" are quickly 
on the spot whenever an arrest is made or a prisoner brought in, 
volubly advising the offender concerning his "constitutional 
rights" and ready to defend him in court. The fees which these 
men charge are extortionate and the service which they render 
is usually worthless or worse. Their methods only serve to pt;eju
dice judges and juries against those whom they represent. Never
theless when a lawyer of this stripe loses his case he is fre
quently successful in convincing his client that the court was 
prejudiced, partisan, or corrupt." In this way an unwarranted 
impression concerning the integrity ·of the municipal courts is 
widely spread through the underworld: 

The politicians are likewise in evidence around the courthouse 
corridors. The first thing that offenders often do, on being sum
moned to court or arrested, is to get into touch with the local 
senator, assemblyman,. or city councillor. The idea is to have 
the political officeholder interview the judge or magistrate before 
the case is called for trial and put in a plea for leniency. In 
Boston the surest place to find certain politicians is at one of 
the district courthouses any moruing before the court opens. It 
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is not that they actually influence the minds of the local justices, 
but they make a brave showing of activity and often manage to 
convince the offender that he got off lightly by reason of it. 
Thereby the notion is sedulously propagated that the adminis~r
ing of justice in the local courts is largely a matter of political 
and personal favoritism. 

Serious abuses have arisen also in connection with the fur
nishing of bail. The constitution of the United States, and those 
of most of the states, stipulate that "excessive bail shall not be 
required" from persons accused of crime. Subject to this general 
limitation the exact amount is left to the discretion of the courts. 
Bail is furnished by having somebody file a bond, or by deposit
ing cash, with the clerk of the court. Then, if the accused per
son does not appear when called for trial, the bail is forfeited. 
Applicants for bail are .so numerous in the larger cities, however, 
that a class of professional bondsmen and bail brokers has been 
brought into existence. Such professionals haunt the jail neigh
borhoods and the courthouse corridors, ready to provide bail for 
anyone, even a complete stranger, if they are well paid for it. 
These leeches prey upon the innocent and the depraved alike. It 
is by reason of the professional bondsmen that many criminals 
obtain their liberty and are enabled to continue their depreda
tions. Often there is an unholy alliance between the bail brokers 
and the police or court officers, each keeping the others informed 
to their mutual advantage. 

When an old offender is out on bail it becomes his interest 
to delay trial as long as possible by placing every obstacle in 
the way of the prosecution. It is the aim of his counsel to wear 
out the patience of the police and to gain the advantage which 
arises from the fact that juries dislike to convict a man for a 
crime committed several years previously .1 So long as a skilful 
pickpocket, bootlegger. hold-up man, forger, smuggler, or other 
~riminal is out on bail he can earn enough from the pursuit.i of 
his nefarious profession to employ lawyers, to pay bondsmen, 
and to finance a prolonged fight in the courts. Thus it is that 

'In Cbll'&IO a ....,rtalp defendant woo Indicted for murder ill Hard>, 
1911, and admlttfd the act. In the follow~ month he wu releued on 
ball. lie wu not brouabt to trial until Ma...,b, 1916: bla caao wu then 
coutlouf'd, and N-C!ODtlniMd until De<"Pmlwr. 1919, when a Jur:J. on hearlnc 
the ••ldonce, returned a •erdlct of not auUt:y. Ra1mond B. ll'oedick, 
A...- Polioo Bre-. (New York, 1920), pp. 40-<U.. 

5. Abu
With 
Respect 
to Ball. 



TheSpe. 
cialized 
Courts: 

L Night 
Courts in 
Large 
Cities. 

2. Courte 
ofDomee
tlc Rela• 
tioD& 

3. Traffic 
Court& 

4. Small 
Claims 
Court& 

5. Juve
nile 
Court& 

218 MUNICIPAL ADMINISTRATION 

malefactors struggle out of the law's clutches by continuing th_eir 
defiance of the law. 

A noteworthy improvement in the administration of justice 
has been secured, during the past twenty years, by the establish
ment of special courts, or in some cases separate divisions of the 
municipal court, to deal with certain classes of offences or 
offenders. Night courts in New York City have proved their 
usefulness in expediting the disposition of minor offences and 
obviating the need for a bondsman's services. When it is borne 
in mind that more than half the persons brought into the munici
pal police courts are discharged, it is easy to appreciate the in
justice of holding all arrested persons in jail overnight unless bail 
can be provided. The night courts, by the quick disposition of 
a large number of relatively unimportant cases, relieve the pres
sure upon the regular day sessions. 

In several of the larger cities there are courts of domestic 
relations whose function it is to deal with questions of desertion 
and non-support as well as with family quarrels in which the 
need is more frequently for adjustment and admonition than for 
punishment.' Infractions of the traffic rules, particularly by 
motorists, have become so prolific that they tend to clog the 
ordinary police court dockets. Chicago has ta)l:en steps to relieve 
this congestion by establishing an "automobile branch" of the 
municipal court (a "speedster's court," it is colloquially called) 
which deals with these matters promptly and uniformly. Several 
cities have also established small claims courts or courts of con
ciliation to deal with civil cases in '\Vhich the amount involved 
is relatively small.' These courts endeavor to have such con-. 
troversies adjusted by agreement of the suitors, thus saving the 
delays and expense of litigation.· The small claims branch of the 
Chicago municipal court handles about 13,000 cases a month, 
of which three-fourths are settled without a formal adjudication 
by the court itself. Juvenile offenders in practically all the larger 
cities are now brought before a special juvenile court or before 
a separate branch of the municipal court; but the problem of 
dealing wisely with juvenile transgressors, as well as such mat
ters as the probation system and the reformation of offenders 

1 These courts do not have jurisdiction in divorce cases. 
• For data on these matters see R. H. Smith. Jtutioe cm4 tM Poor, 

(New York, 1919), pp. 4Hi9. 
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can be more appropriately discussed in connection wjth the sub
ject of crime and correction.' 

We hear a great deal nowadays about the deficient respect for 
law and order among the people of the United States, as though 
this were demonstrably a national shortcoming. It is probably 
true that there is more undisciplined and mischievous propensity 
floating loose in the heterogeneous population of the United States 
than in that of any other civilized country; but this alone does 
not account for the dismal showing which the American statistics 
of criminality present. It is customary to blame the heteroge
neity of the population for the excessive volume of crime in 
American cities and the statistics support this indictment to some 
extent. They indicate that America's crime rate is augmented 
by the presence of unassimilated races. But it is also true that 
the crime ratio among tqe native-born white population in Amer
ican cities is higher, on the average, than in the municipalities 
of Europe. For this, it is clear, the alien cannot be blamed. 

To eome extent the situation may be due to that inherent strain 
of impatience with legal trammels which is said to characterize 
the American temperament. It may be, in part, a relic of the 
old frontier influence which has colored so many aspects of 
American life. In larger part, more probably, it is due to gross 
deficiencies in the machinery which American cities have pro
vided for the prevention and punishment of crime. It has been 
said, and it is probably true, that American democracy has made 
ita pooreet showing in the administration of criminal justice. 
But how may this situation be bettered? Not by applying the 
customary American remedy-more laws. There is already 
enough law and to spare. What the cities need is not more law 
but more enforcement. The need is for an improvement in both 
the methods and the personnel of law enforcement, for better 
court organiaation, for specialization under unified supervision, 
for simpler procedure, and for more competent judges. The laet 
should come first. The human equation is even more important 
in this than in the administrative branch of city governmen~ 
The courts are the most vital among all the institutions of free 
government. Corruption and incompetence are serious evils 
when they invade the mayor's office or the city council chamber; 
but when they enter the portals of the courthouse they are etriking 

• • Seo &elooo, po. 232·234. 
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at the very heart of democracy. . The Great Charter of 1215 
compelled a tyrant to promise that justice should not be "sold, 
delayed or denied to any man." No community can ever main
tain a system of free government based upon any other principle. 
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CHAPTER XXXIII 

CRIME AND CORRECTION IN CITIES 

"The study of social infirmities and deformities, with a view The 

to their cure," says Victor Hugo, "is a sacred duty. He who ~~~~1'for 
would lay bare the mysterious springs of human action must ~ivllisa
descend with a heart full at once of charity and severity-as oo. 

a brother and as a judge-into those impenetrable casemates 
where crawl in confusion those who bleed and those who strike, 
those who weep and those who curse, those who fast and those 
who devour, the wronged and their oppressors. Is the underworld 
of civilization, because it is deeper and more gloomy, less real 
and important than the upper? Can we know the mountain, 
if we know nothing of the cavern?" 

Poverty and crime are in large measure the ·product of the 
same conditions. Alike they are the outcome of both subjective 
and objective causes; alike they spring from the shortcomings 
of the individual and the defects of his environment; poverty 
begets crime and crime finds some of its inspiration in poverty. 
Find the haunts of one and you are not far from those of the 
other. In the great cities where poverty is the most widespread, 
crimea are also the most numerous. In times of unemployment 
and business depression poverty increases; so does crime. The 
relation of the two is organic, not incidental. For that reason 
poverty and crime ought logically to be dealt with in the same 
chapter; but logic must sometimes give way to practical con
siderations. In this case the objection to a joint discussion is 
twofold: it would be an insult to the honest poor, and it would 
make the chapter too long. 

Poverty 
andCrlme 
-Their 
.&lliDit;y, 

A crime is "an act forbidden by the law of the land, and one ~ftoltlon 
which is considered sufficiently serious to warrant providing or Crime. 

penalties for its commission." 1 It does not follow that the act 

'Clarence Darrow, CriMe: lla c ..... -,.,...,_, (Now York, 1922), 
p.L 
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is necessarily bad, or that it involves moral turpitude. Crimes 
are punished because they are offences against an organized 
society which tries to protect the common interest of its mem
bers by making and enforcing laws. In primitive times all offences 
were regarded as having been committed, not against organized 
society·, but against some individual. What we now call crimes 
were rated as torts or civil wrongs. The person who stole was 
looked upon as having wronged the rightful owner and the owner 
was entitled to take his own redress. In the Mosaic Law, if an 
ox gored a man, the ox had to be surrendered for vengeance. 
At Athens,· when a man was killed by the falling of a branch 
from a tree, the kinsman of the deceased cut down the tree with 
due ceremony. In England, during early Saxon times, the slayer 
of a citizen atoned for his offence by paying a fine (bot or wer) 
to the family of the slain individual. If the slayer did not have 
wherewithal to pay, his relatives and associates (gild brethren) 
had to pay it.1 Every offence had its stated measure of atone
ment to the wronged individual or his kinsman.• 

But with the development of early civilization there grew up 
the idea that the whole community had an interest in the restrain
ing of personal vengeance, that it should stand as arbiter between 
the parties, and that wrongs ostensibly done to individuals were 
in effect a challenge to the social order. So society took upon 
itself the duty of protecting the rights of individuals, and of 
imposing punishment whenever these rights were violated. The 
body politic assumed the duty of prosecuting offences an<!. even 
the function of determining whethe~ there should be any prose
cution at all. This change came about gradually and was due to 
the rise of what one might call a "community consciousness" 
which went hand in hand witli the growing strength of govern
ments. It was not due to the legar genius of any one race. The 
list of offences against the individual narrowed while the cate
gory of crimes was steadily increased.• 

1 11If a man, kinless of paternal relatives, fight and slay a man, then if 
he have maternal relatives, let them pay a third of the 1D8f"'; his gild 
brethren a third; and for a· third let him :O.ee. If he have no maternal 
relatives, let his gild brethren pay half, and for half Jet him ftee." Extracts 
from the Early Lows of the English (Reign of Alfred the Greet) In 
William Stubbs, Seleol (Jharlero (Oxford, 1895), p. 68. 

a See the scale of fines in Ibid .• pp. 65-66. 
• A brief discussion of this develovment is in Sir Henry Maioe'a AACietlt 
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It was of old the custom to classify crimes as treasons, felonies, 
and misdemeanors. A treason was an attempt to overthrow the 
state by rebellion or otherwise; a felony was a serious offence 
against persons or property, such as murder or burglary; while 
the term misdemeanor was used to include all the less serious 
violations of the law, such as loitering on the public highways 
or keeping a dog without first procuring a license from the public 
authorities. Nowadays a more elaborate grouping of crimes is 
usually made. This classification often includes, (a) offences 
against the public peace and order, such as treason, rioting, and 
any obstruction of the officers of the law; (b) offences against 
the public health and morals, such as bigamy, gambling, the 
sale of intoxicants, or the pollution of the public water supplies; 
(c) offences against the person, such as murder, manslaughter, 
or assault; and (d) offences against property, including bur
glary, theft, and fraud. This list, it will be noted, does not 
include such things as breaches of contract, libel, trespass, or 
failure to pay debts: these are not crimes but torts or civil 
wrongs. They are still regarded as offences against individuals 
and not against society. The aggrieved individual brings his 
own suit in the courts, and the courts merely act as arbiters to 
see that justice is done between man and man. 

As there are various classes of crime, so are there various 
types of criminals. There is the first offender, the individual 
who has not been previously before the courts and who is still 
within the reach of reformatory methods. From thirty to forty 
per cent of the men, women, and children who commit crimes 
are in this category. Second, there is the habitual criminal, the 
seasoned professional who is never out of the law's clutches for 
any long interval. Although criminals of this class form about 
a third of the total inr.arcerations they commit more than that 
proportion of the crimes-usually several crimes for one con
viction. Being for the most part unrelenting, and often degen
erate, these men and women present the most difficult problems 
of custody and correction. Finally, there is a class which stands 
somewhere between the two foregoing extremes, made up of 
delinquents who are gravitating to a career of crime but have 

LatO (Now York, 1888), Ch. X (Tho Ear~ Hlotory of Delict and Crime). 
A mon ntonaho aocount lo rl•on In J. W • .Joudwlno, f'ort, on..e. aro4 
Polieo U. Ji Ni<Hol Bri"'i" (London, 1917), 

The 
Cla .. lftca
tion of 
Crimea. 

Clallifica
tion of 
Crlminala. 



The 
Causes 
of Crime. 

Individual 
and Social 
Causes. 

Relation 
of Crime 
to Unem~ 
ployment, 
Illiteracy, 
and so 
Forth. 

224 MUNICIPAL ADMINISTRATION 

not yet made it their profession. Most criminals in all three 
classes are below average standard of adult intelligence; but a 
certain proportion (more particularly among those who make a 
fPecialty of forgeries and frauds) are above it. Of the total 
numbe.r of persons sentenced to penal institutions less than one
fifth are women. In both sexes the majority of criminals are 
under twenty-five years of age. 

The causes of crime, like those of poverty, are both individual 
and social. Some men are born criminals; some are made; some 
are both born and made. The line between heredity and environ
ment is hard to draw.' Men sometimes take to wrong-doing 
because they have inherited traits of degeneracy. Handicapped 
by these defects in making an honest living they resort to crime 
at an early age. Bad training in the home, habits of truancy 
acquired during school age, intemperance, addiction to drugs, and 
aversion to work are subjective factors which promote criminal
ity. The social causes include poverty, unemployment, illiteracy, 
the absence of wholesome recreation, the influence of bad com
panions, the lack of efficiency on the part of police in cities, the 
undue leniency of the courts, and the difficulty which even honest 
men sometimes encounter in obeying the host of laws which C?ur 
lawmakers are turning out every year. 

It is significant that crimes against property, such as bur
glary and theft, become less frequent when the country is pros
perous and more numerous in times of depression when many 
persons are out of employment. Man is by nature a predatory· 
animal as is shown by the fact "that more than three-fourths 
of all the crimes committed in civilized countries involve the 
wrongful taking of some other man's belongings. Among 
illiterates the proportion or offenders against the law is very ' 
high, so that the failure to enforce rigidly the laws relating to 
school attendance may properly be· set down as one of the causes 
of crime. But the environmental causes of crime are amazingly 
complicated and not all of them have yet been adequately 

• Tile Beoond Reporl of 11\e OT>icago Orim6 OommiBBion ( 1921) gives the 
following as the ~<underlying causes of cri~" as deduced from a study of 
the conditions in that city: bad heredity, mental defectiveness. unhealthy 
home environment, infective environment, Jack of moral training, lack of 
respect for constituted authority, commercialized recreation, social injuatfce, 
immigration, and maladministration of justice. The report discusses each 
of these causes in a concise and llluminating way. 
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studied. It is a rather curious phenomenon, for example, that 
crimea against the person (such as manslaughter and assault) 
are relatively more numerous in bot climates, while crimes 
against property (such as theft and embezzlement) are relatively 
more numerous in the colder zones. Tbe same holds roughly 
true of the winter and eummer seasons everywhere. Some races 
are more addicted to certain types of crime than others, and com
munities peopled by the same race sometimes show a great 
variation in their criminal propensities. Density of population 
likewise bas a relation to crime, a very close relation, as bas 
been indicated in a previous chapter.• 

The crime ratio increases after the close of a war; the Na
poleonic Wars left a legacy of crime in all the countries of Europe. 
The American Civil War was followed by crime waves in both 
the North and the Soutb. There is some psychological relation 
between war and crime; what it is we do not fully understand. 
The science of criminology, which deals with the causes of crime, 
is yet in ita infancy. Until only a few generations ago all crimes 
were attributed to individual perversity, the environment of the 
criminal being given no attention. Today those who have even 
a slight knowledge of the subject realize that social factors of 
great complexity are at work in producing the .annual crop of 
malefactors. 

It is a rather doleful commentary upon the progress of Amer
ican civilization that crimes of violence are relatively more 
numerous in the United States than in any other civilized country. 
The number of felonious homicides (including murder and man
elaughter) is nearly ten thousand per annum. That ie to say 
one person in every hundred thousand is done to death by pistol, 
blackjack, knife, or other deadly instrument each year. Like
wise in burglaries and robberies the United States holds the 
world's record. More than half a million persons are annually 
eentenced to jails or reformatories in the forty-eight states. The 
number of those \'l'ho are placed on probation or let off with ~he 
payment of fines is considerably larger. Even these two figures 
put together do not give us the total number of offences com
mitted, however, for a great many are followed by no detection 
of the guilty person, and many minor crimes are not reported 
to the police nt all. 

• A 6..,.,, Vol. I, Cbap. VII. 
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Whether the number of crimes, taking the country as a whole, 
is increasing more rapidly than the growth of population we 
do not know with certainty_ This is because the figures in some 
states are not carefully or uniformly compiled. To some extent 
the increase in recorded crimes may merely indicate that the 
records are being more fully and more accurately kept. To 
some extent it may be due to the fact that many things are now 
crimes which were not crimes some years ago, the transportation 
of intoxicating liquors, for example, or the reckless driving of 
an automobile. "Civilization," says Darrow, "is making it 
harder for men to keep out of prison." 1 

The statistics of criminality must therefore be used with cau
tion. Nevertheless it is probably true that crime is increasing 
more rapidly than population in the United States as a whole, 
and in the cities there is no doubt of it. • The cities and towns 
of the United States contain only half the national population, 
but they are the habitat of nearly nine-tenths of the criminals. 
This is not altogether surprising because a thickly-peopled com
munity not only affords more opportunities for illicit gain through 
the commission of crime but offers a better chance of escaping 
detection. The movement of the rural population into the 
cities is practically certain to increase thll crime ratio in any 
country. 

The cost of maintaining police forces, bureaus of criminal in
vestigation, police courts, probation officers, parole agents, spe
cial courts of all sorts, prisons, houses of correction, parental" 
schools, and other penal or reform!ltory institutions is enormous. 
It amounts to about a billion doll~rs per year-as much as the 
country spends upon public education. Assuming that half t~is 
expense is due to the habitual criminal, and that habitual · 
offenders number say a quarter of· a million, it means that every 
hardened offender costs the country about $2000 per year. Nor 
does this tell the whole story of the financial loss involved. The 
country loses what the labor of this huge array of delinquents 
would earn if it were diverted into honest channels. A very 

• Clarence Darrow, Crimo: 11• c-. Gnd Treatm ... t (New York, 1922), 
p. 188. 

ll There is every reason for believing that the increase baa been much 
more rapid than that of the population. In 1860 the total incarcerations 
in the United States were less than 20,000, or one person to every 1600 
people; in 1920 the figure was above 120,000, or one person to every 800. 
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large part· of the entire burden falls on the cities; directly or 
indirectly they have to bear at least four-fifths of it. 

In attitude toward the treatment of the criminal the opinions 
of mankind have passed through four stages. In primitive 
society the purpose of punishment was to give the aggrieved 
person the satisfaction of seeing his assailant crucified or muti
lated or tortured. "Whoso sheddeth man's blood, by man shall 
his blood be shed." Next there evolved the idea that punish
ment should have in mind not so much the expiation of a given 
offence as the repression of other offences; that it should serve 
as a grim warning to all would-be offenders. The medileval 
plan of punishment was merely the application of Schrecklichkeit 
to a portion of the criminal class for the benefit of all the rest. 
Men were hanged, drawn, and quartered as a public spectacle, 
their heads impaled on the city gates in order to provide the 
whole community with a ghastly and odoriferous reminder that 
the way of the transgressor was hard. Even minor offences 
brought what was known as "exemplary" punishment. In Eng
land, at the time of the American Revolution, men were being 
hanged for stealing small sums of money, and hanged in public 
so that all might see and beware.' 

During the early years of the nineteenth century, however, 
this conception of punishment as an example gave way to the 
theory of punishment as a process of reformation. To give the 
criminal a new orientation became the reason for sending him 
to jail. Prisons became reformatories, houses of correction, 
houses of industry, and so on. Solitary confinement was replaced 
by work in the prison shops, where everyone was taught a trade. 
On the heels of this development came the policy of giving 
indeterminate sentences and allowances for good conduct, and of 
releasing prisoners on parole. Even after the lapse of a hundred 
years this theory of incarceration as a measure of reform is still 
strongly and widely held. But it is now being supplemented and 
in part displaced by a still newer idea in penal jurisprudence, 
namely, that the aim of the police and the courta should be, not 
merely to reform an offender after he has drifted into criminal 
ways, but to get hold of him at an early stage where he can be 

'Evon Blackotone acoeptod the theol')' that "the and of human punlob· 
meot Ia ..• pre<'autlou •1ainat futun olence. of the aame kiDd... c .... 
...... .v., Book 1 v' Ch. l. .. 
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forestalled from developing a propensity to crime. Punishment 
is not resorted to, therefore, until all else has failed. 

The criminal class derives its recruits from the young, hence the 
new penology aims to effect a stoppage at the source. The attempt 
to do this is being carried on through juvenile courts, parental 
schools, "junior republics," probation officers, and social workers. 
AB the child is father to the man, so the wayward boy is father 
to the adult criminal. Usually he has l.>st one or both parents 
at an early age; he is often of subnormal intelligence; he plays 
truant and grows up illiterate; he learns no regular trade and 
can hold no job for any length of time; he falls into bad com
pany because that is the only sort of company open to him. 
Organized society has taken too little notice of this evolution 
until the time comes to set its punitive machinery in operation. 
Then it is too late. The community which permits its youth 
to evolve into criminals is itself guilty of more than a crime. 

No substantial diminution can be made in the amount of 
crime unless and until the authorities gain a full appreciation 
of its social causes and make a sustained effort to remove them. 
When a health officer is summoned to deal with an epidemic o~ 
typhoid his attention is not devoted to the sick persons alone 
but to the possible sources of infection, particularly the water 
and milk supplies. He knows that druggiDg the patients will 
never get the disease out of the .community. But those who are 
called upon to deal with an epidemic of crime go at things in an 
altogether different way. Their prescription is simple ;-round · 
up all the crooks in the city, increase the severity of sentences 
pronounced in the courts; enlarge the police force; abolish tqe 
maudlin leniency of probation and parole systems-do every
thing, in fact, but seek the sources of the epidemic and strive to 
extirpate them. Crime will flourish, of course, so long as the 
conditions which produce it and p.urture it remain unaltered. 
Poverty, unemployment, illiteracy, economic injustice, the unre
strained intermarriage of degenerates, the drug habit, police 
corruption, and maladministration of the laws will continue to 
provide society with crime so long as they are permitted to 
thrive in the great centers of population. It is not enough to 
reform the individual; his environment must also be reformed. 
It is for this reason all measures which tend to reduce poverty, 
unemployment, and the other social causes of crime afford the 
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only hope for a permanent bettering of wbat is now a sordid 
page in the records of e·;ery large American city. 

Even today 1 however, the police authorities in American cities 
give little attention to the prevention of crime, and concern 
themselves very largely with its detection and punishment. The 
average patrolman is merely a sauntering symbol of our be
fuddled attempt to deal with breaches of the law after they 
occur. "There is as much room for crime prevention in our com
munities as for fire prevention or the prevention of disease." 1 All 
that can be said with reference to the value of prevention in 
the fields of public health applies with equal force to the prob- · 
!em of crime. In every large city there are many agencies of 
crime prevention, to be sure; but the co-ordination between their 
work and that of the police is rarely very intimate. Police 
officers, as a rule, dislike to assume any function that smacks of 
reclamation, uplift, or "social work." The punitive aspect of 
police duty is the one that usually appeals to them the most. 

Every police officer knows, however, that the large city in
variably contains a number of localized centers from which most 
of the crime radiates. The old-time saloon was one of them. It 
has now disappeared in the United States, although its place has 
been taken to some extent by bootlegging dives and speak-easys. 
Prohibition, nevertheless, has diminished the normal number of 
law violations in American cities. It is believed by some law
enforcement authorities, however, that it has also made criminals 
more careful in their operations and harder to detect. The yegg
man and housebreaker of the old regime, his courage fortified by 
drink, often took long chances, and by mere reason of his bravado 
sometimes fell into the police net. Today he is more cautious 
in his operations and more circumspect in covering up the clues. 
Places where narcotic drugs can be illegally obtained are also 
prolific breeding places of crime. There is no large American 
city in which this illicit trade has failed to gain a foothold. In 
New York City, a few years ago, it was estimated that no fewer 
than 300,000 personll-{)r one adult in every seven-had become 
addicted to the use of narcotic drugs. • The plague is spreading 

'Raym011d B. Foodlck, AMoriooR Police S~ol- (New York, 1920), 
p. 81\6. 

1 Jow,.al of fAe AtnertcG" IMtihlft of CrimiRGI Lo10.,Gftcl Of"im.itiOiovf 
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fast. Some men and women, under the spur of a craving for 
morphine, will hesitate at no criminal venture. The rounding 
up and proper treatment of these unfortunates is crime-preven
tion work of the highest value. Then there are such places as 
unregulated dance halls, pool-rooms, cheap lodging houses, and 
all-niglit lunch rooms of the poorer sort. All of them serve to 
some extent as the rendezvous of the criminal class. It is ad
visable that all such resorts be required to obtain licenses and 
that such licenses be revoked whenever proper causes can be 
shown. The habitual criminal spends a good deal of his time in 
these places. 

Houses of ill-fame shelter many criminals of both sexes. The 
old "redlight" districts which were tolerated in many American 
cities until public opinion rebelled against their continuance were 
repeatedly shown by investigators to be centers for the hatehing 
of crime-plans. They were, indeed, known to the police to be 
such, but political influence often ensured their immunity from 
interference. In many instances they secured protection by the 
systematic bribery of police officers. The saloon, the gambling 
den, and the house of prostitution have been three powerful 
factors in breaking down the integrity of American police. In 
their attempt to eliminate these evil influenc~ the public author
ities have been greatly assisted by the enactment of "abatement 
laws" which hold the owners of property responsible for any illegal 
use by tenants, and which give the courts authority to decree 
the closing of any such premises. Landlords are disinclined to · 
run the risk of having their property held tenantless for months 
at a time by court order. 

Until about a generation ago the treatment of prisoners in all 
parts of the world afforded ·a ·striking illustration of man's in
humanity to man. Offenders of every type, young and old, were 
usually thrown together into the 1!8Dle place of incarceration. 
The segregation of prisoners according to age, mentality, or 
seriousness of offence received no attention. Alike all were 
forced to spend much of their time in small, ill-ventilated, and 
poorly lighted cells. Not infrequently they were given poor 
food, or insufficient food, and rarely were they set to work at 
any useful employment. Even yet these conditions have not 
wholly disappeared from every part of the United States. But 
the movement for the reform of prisons and for the transforms-
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tion of prison methods has made notable progress during the 
past thirty years. 

The main features in prison reform are worth mention, for 
although the movement has been nation-wide, and even world
wide, it is the cities that have the most to gain from its prog
ress. The cities, which furnish most of the criminals, have the 
largest interest in determining what shall be done with them. 
First in point of importance is the practice of classifying pris
oners in order that each class may be committed to a special 
institution instead of all classes being herded together in a single 
city prison or county jail. It is now generally agreed by penolo
gists that hardened criminals, undergoing long terms of imprison
ment, should be kept by themselves. Their presence in any place 
of general incarceration is a corrupting influence. First offenders, 
when the offence is too, serious for probation, ought not to be 
exposed to this influence. If they are, the prison itself becomes 
a school of crime. There are others who also need to be segre
gated, such as juvenile offenders and mental defectives. Prison 
reform involves the separation and special treatment of each 
class. This means, of course, that the old-type city prison is 
obsolete. Instead of one grim, stone-walled, edifice with iron
barred windows, the large city of today should have several 
institutions of confinement and reformation--()ne for incorrigi
bles, one for juveniles, another for the psychopathic cases. Or, 
if the city is not large enough to maintain its own specialized 
institutions, the duty of providing them for all cities within 
its boundaries should be assumed by the state. One of the 
strongest arguments for closing city and county prisons, and for 
transferring all institutions of correction to the state, is that only 
in this way can the complete segregation of prisoners be brought 
about. 

Another aspect of prison reform is the humanizing of disci
pline. It bas been the general custom in prisons to punish any 
serious breach of the rules by placing the offender in solitary 
confinement for days, or even for weeks. Better results are now 
being obtained by giving privileges to those prisoners who behave 
properly and withdrawing privileges from those who do not. This 
plan involves the grading of prisoners according to their conduct, 
the best-behaved men being placed in the first cla119 and allowed 
libertiea which those of the second claas do not enjoy. A system 
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of marks and demerits is used to determine the grade of each 
prisoner. The relaxation of prison discipline and the develop
ment of "prison self-government" may easily be carried too far, 
however, and in some state institutions the thing has been over
done. But city prisons, for the most part, have responded to 
the miw order too slowly. 

Along with the system of classifying and grading prisoners, 
a general betterment of internal prison conditions has taken 
place. It is now generally recognized that prisoners should be 
kept employed at useful labor, that those who have not already 
learned a trade should acquire one during their prison terms, and 
that prisoners who are illiterate should be taught to read and 
write. It is also recognized by most public authorities that the 
labor of prisoners should not be farmed out to private employers, 
that prisoners should not be subjected to unnecessary humilia
tions (such as the wearing of striped uniforms) and that they 
should be given such measure of freedom from restraint as can 
be safely entrusted to them. Outdoor· employment on state 
farms and state roads is replacing, to a considerable extent, the 
activities of the prison workshop. In some American cities it 
is the practice to furnish prison labor for work on public build
ings or in the construction of roads even wqen the work is being 
done by contract. This practice has some financial advantages, 
but it does not usually conduce. to the best interests of the men 
themselves, and it has always met with bitter opposition from 
organized labor.' 

Some marked improvements in correctional methods have been 
introduced by the use of indeterminate sentences, suspended 
sentences, releases on parole, and releases on probation. The 
old plan was to sentence every prisoner for a fixed period, two · 
years, ten years, or for life. The convict then served out his 
full term, no more and no less, irrespective of his behavior. This 
plan is now being abolished. Instead it is becoming the general 
practice to make all sentences (except sentences for life) flexible 
by setting a maximum and a minimum, as for example not Jess 

sIn its place some municipalities have established an arrangement by 
which the prisoners are paid, on a piece-work basis, for what they do. 
Others are using prison labor in the manufacture of brooms, brushes. and 
other supplies needed by public institutions. Tbis bas the advantage of 
keeping prison-made goods from going on the open market in competitioll 
with the products of ordinary labor. 
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than two nor more than five years. By good behavior the pris
oner is then enabled to secure his release when the minimum 
period has expired. Occasionally, moreover, the sentence is made 
wholly indeterminate. This method is particularly desirable in 
the case of young offenders who are sent to reformatories. When 
a sentence is suspended an offender is given his liberty on the 
understanding that his future behavior will be satisfactory. If 
it proves otherwise, the suspended sentence goes into effect with
out any further parleying. The parole system is also used as 11 

means of encouraging good behavior and reformation on the part 
of prisoners. Where this system is in operation the courts or 
the prison officials are permitted to release a prisoner (either 
without committing him to prison or before his minimum term 
has expired) on his personal pledge of good behavior, or on con
dition that the prisoner find some reputable citizen who will stand 
sponsor for him. If the parolled prisoner violates this promise, 
he is brought back to finish his term. It has been found that 
relatively few prisoners fail to keep the terms of their parole.• 

The number of persons committed to prison has been con
aiderably reduced by the use of the probation system. In the 
case of first offences, when the crime is not serious, it is now the 
general practice of courts to place the offender on probation for 
a given period. This means that instead of being taken to jail 
for even 11 minimum term he is placed under the surveillance of 
11 probation officer. These probation officers are attached to the 
courts; their duty is to help probationers, to keep 11 watchful eye 
on them, and to report from time to time how they are getting 
along. When used with due circumspection and supervised by 
competent officers the system works admirably; but like every 
other channel of judicial leniency it is susceptible of abuse. 

Many people are beginning to wonder whether the reaction 
against old-fashioned methods of dealing with offenders has 
not been carried too far. Persons charged with crime are given 
11 fair trial with liberal opportunities for appeal. When con
victed they are frequently given indeterminate sentences and 
then, after a short term of confinement, are released on parole. 
In some city prisons they are well-housed, well fed, given various 
privileges, provided with motion picture entertainments, and fur-

• See tho 8-""'" rl..,. In the 80DOowl .a .... , Report of ,., OMoole C....,. 
C-oui010 (Cblcaao, 1921), p. 2G. 
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nished with other facilities for recreation. The complaint is 
made that we are making the path of the transgressor too easy. 
The increase of crime, particularly in the larger cities, is by 
some attributed to this leniency of treatment. In this connec
tion the report on criminal justice in Cleveland, recently pre
pared by a group of eminent jurists, does well to point out that 
"the parole system represents leniency to men proved guilty and 
involves no question of punishing innocent men with which it is 
often sentimentally confused." 1 Is it not carrying leniency 
rather far when over fifty per cent of all persons convicted of 
serious crimes are parolled by the courts of a munici
pality? • 

Great progress has been made during the past twenty-five years 
in the treatment of juvenile offenders. It is a fact not commonly 
realized, but indisputably proved by the court records, that 
criminals !lore largely recruited from the ranks of youth. In 
Washington, D. C., during the year 1919, no fewer than 319 
persons under seventeen years of age were arrested on charges 
of murder, robbery, house-breaking, forgery, grand larceny, and 
assault with dangerous weapons. Persons under eighteen years 
of age were formerly dealt with by the regular criminal tribunals; 
in most of the larger cities they are now brought before a special 
juvenile court. The first juvenile court in any American city was 
established in Boston (1898), . but other cities soon followed, 
notably Denver, where Judge Lindsey's picturesque methods 
quickly brought the whole movement to public attention. This' 
is one field of correctional activity (perhaps the only One) in 
which American cities are ahead of European. In cities whi.ch 
do not have juvenile courts the practice is to have juvenile cases 
brought before the regulat "Court at a special session. The . 
offenders, in serious cases, are usually sent to parental schools, 
industrial homes, reform schools, or other institutions in which 
vocational instruction is given. For minor offences, particularly 
where there is no record of a previous appearance in the 
juvenile court, the offender is placed in charge of a probation 
officer. In juvenile co11rts there are no formalities. The cases 
are conducted in a fatherly manner by the judge himself, with
out lawYers and jurymen, and without publicity. 

'Criminal JtUtice in Cl.,eland (Cleveland, 1922), p. 825. 
'Ibid., p, 824. 
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A considerable proportion of those who offend against the law 
are found to be morons, or persons of sub-normal mentality. 
There are various forms of mental defectiveness, ranging from 
feeble-mindedness to violent insanity. Most of these unfortu
nates are popularly rated as "harmleBB," but too often they do 
not remain so when a fair opportunity to do wrong presents 
itself. Taking all degrees together the total number of men
tally defective persons in the United States is estimated to 
exceed half a million. Until relatively recent years no careful 
distinction was made between persons affiicted with different 
forms of mental trouble; all were treated in much the same way. 
When a case came to the attention of the public authorities, a 
physician (often a general practitioner) was called in. After 
a half hour's questioning he would "pronounce" the prisoner sane 
or insane. In the latter. event the usual plan was to commit the 
individual to some large asylum where he was kept under a 
varying measure of restraint according to his initial behavior. 
This crude plan of herding together all types of unfortunates, 
most of whom need medical treatment far more than they need 
a straight-jacket, is now being everywhere abandoned. Where 
there is reason to suspect that a person charged with crime is 
not mentally normal, the more enlightened practice of today 
is to refer the case to psychopathic experts for study and report. 
In some of the larger cities a psychopathic hospital is maintained 
in order that cases may be observed and studied during so long 
a period as may be neces.sary. If defective mentality is found, 
the offender is not sent to a jail or to some asylum for the 
criminal insane, but to an institution where treatment will be 
based upon the diagnosis of his particular case and where medical 
care will be substituted for mechanical restraint.' In response 
to proper treatment it has been found that a considerable por-

'About fifty yean BI'O a famoua ItaUan crlmloologlat, Ceure Lombro.,_ 
propouoded the theory that crime wu due laraely to ataviam or the rever
alan of a clvlllaed human to eavaaery. Lombroao contended that the 
babituaJ criminal could be dlatinculahed from the normal, law-abldin&' 
lDdlvlduRI by t'ertaln pbyaieal malformatlonL The Lombroelan theoi'J pro
wlrocl a '"'"' dt>al of dlocuaaloo amoor atlldenbl of crlmloolorY and aome 
of bla conclualona were refuted by the lnveatlptlona of an En1Uah .ociolo-. 
alet. Obarlee Oarluc. Out of the controversy bu emerced, however, the 
aeoeral <'Onvlctlon that the medical, and more eapeclall.J the psychiatric. u
pecta or delloquf>DCJ and crime ouabt to be (iveo moN aueotioo thaD theJ 
bOYo been ....,.lvlnr. 
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tion of psychiatric cases prove capable of marked improvement, 
and sometimes of entire recovery. It should be added, however, 
that some forms of insanity are not curable by any known form 
of institutional treatment. A permanent reduction in the num
ber of mentally-defective persons can best be achieved by pre
venting the transmission of hereditary defects, by the proper 
treatment of mental ailments as soon as the first symptoms appear, 
and by the removal of two things which have contributed to the 
spread of insanity in the past, namely, alcoholism and the drug 
habit. 

Tbe matter of censorship is closely connected with the pre
vention of crime and the protection of public morals. The cities 
of Continental Europe have long been habituated to censorships 
of various sorts, but the general attitude of the people in the 
United States is against the placing of restrictions upon what 
they do, or read, or hear, or see. The American community has 
been slow in providing recreation for its people, so private enter
prise has stepped into the breach. Recreation has been com
mercialized; its primary aim is to enrich the promoter, not to 
serve the ends of public education or of public order. Theatres, 
dance-halls, amusement parks, cabarets, and beach resorts have 
not hesitated to place the interests of the proprietor before those 
of the public. Thus far the amount of official regulation placed 
upon such enterprises has been relatively small. The extraordi
nary growth of the motion picture industry during the past dozen 
years, and the enormous patronage which these places of amuse
ment enjoy today, have made. the question of regulating them a 
live one in many American states and cities.. It is alleged, and 
irJS probably true, that while the majority of the filnis dis
played in the theatres are not open to serious criticism, some of 
them are subversive of public" morals. In some cities, therefore, 
the laws stipulate that no film shall be shown until it has been · 
inspected and approved by a board of censors appointed by the 
public authorities. The beads of the motion picture ind~ry 
contend that if given a fair opportunity they will do their own 
censoring in a way that will leave no ground for criticism. That 
would be a very good solution if it could be depended upon, 
for official censorship is not only distasteful to popular sentiment 
but sooner or later it becomes susceptible to influence f~m 
political sources. 
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The administration of corrections in the larger American 
cities is ueually placed in the hands of an unpaid board; but in 
some of them the board has given place to a paid commis
sioner. A few cities, in appreciation of the fact that the admin
istration of correctional institutions is closely related to various 
other civic activities, have created a department of public wel
fare with jurisdiction extending over public amusements, employ
ment agencies, consorship, and neighborhood centers, as well as 
over prisons and reformatories. Whether this policy will prove 
successful in the long run is as yet difficult to say. A serious 
problem in municipal administration is involved in the proper 
taking care of what may be called the twilight zone between 
departments. There are many such. The management of neigh
borhood centers, for example, may be given to the school author• 
ities, to the departmen~ of parks and public recreation, or to a 
board of public welfare. It does not clearly belong to any one 
of the three; on the other hand the activity is not yet of sufficient 
scope and importance to have a department to itself. Poor 
relief and corrections were at one time under the jurisdiction of 
the same department in many cities; they still are in some com
munities, but they are being divorced. There is a relation between 
the social causes of poverty and crime, but there the relationship 
ends. 

A further administrative difficulty arises from the division 
of authority, in the field of corrections, among the municipal, 
eounty, and state officials. The city may or may not have con
trol of ite own police and police courts. In any event the work 
of these courte is regulated to a considerable extent by state 
laws. Prisons, in many cases, are under the jurisdiction of 
county officials, which means that the city government, as euch, 
has no control over them. The state, moreover, has steadily 
been taking over the function of providing prisons for long
term offenders and specialized institutions of various types, par
ticularly for the treatment of mental defectives. The lines of 
demarcation between state and local functions have become badly 
obscured. It is beyond question, however, that the sphere of 
state activity in this field has been growing and is likely to 
grow. Some day, if this expansion continues, we may be able 
to strike correction from the liet of municipal activities . 

• 

The 
Maehinery 
ofCorree
tlonal 
Adminll
tration. 

The 
Widening 
Sphere of 
State 
Control 
lnTbil 
Field. 



238 MUNICIPAL ADMINISTRATION 

REFERENCES 

In 1922 the Library of Congress, Division of Bibliography, prepare4 
and iBsued (in typewritten form) a Liat of Bibliographiu on Crime and 
Crimiool.. BibliOgraphical l.ims may also be found in several of the boob 
mentioned below. 

For tlie general student of the subject the most useful book is F. H. 
Winee, Punishment and Reformation (new edition, New York, 1919). 
William Healy, The Individual Delinquent (Boston, 1915), is an admir
able study, based on extensive data. C. R. Henderson, The Cause and 
Cure of Crime (Chicago, 1914), M. F. Parmelee, Criminologv (New 
York, 1918), Mary Gordon, Peool Discipline (London, 1922), and Arthur 
Woods, Crime Prevention !Princeton. 1918), should aleo be mentioned. 

More exhaustive treatiaee are Richard Grelling, D"" V erbrechen (Crime), 
translated by Alexander Gray (4 vols., New York, 1917-1919); C. R. Hen
derson, Correction and Prevention (4 vols., New York, 1910), and F. M. 
Dostoievski, Crime and Punishment (New York, 1922). The latest book 
on Crime: Ito Cause and Treatment, by Clarence Darrow (New York, 
1922), is interesting but adds little that is new. 

Much that is enlightening on the subject of corrections may be found 
in the Cleveland Foun~tion's volume on Criminal Justice in Cleveland 
(1922), and in R. H. Smith, Jwtice and the Poor (New York, 1920). The 
United States Bureau of the Censue publishes, from time to time, special 
reports on the number and status of delinquents in public institutions. 

On prisons and the reform of prison methods, reference may be made to 
L. N. Robinson, Penologv in the United Btatee (Philadelphia, 1921); T. M. 
Osborne, 8ociet11 and Prisom (New Haven, 1916), and Frank Tannenbaum, 
Wall Bhadowo: A 8tud11 in American Prisom (New York, 1921). 

The probation system and allied topica are dealt with in Bernard Fleme: 
and R. N. Baldwin, Juvenile Courto and Probation (New York, 1914). 
Mention should aleo be made of T. D. Eliot, The Juvenile Court and the 
Communit11 (New York, 1914), and H. H. Goddard, Juvenile DelinquenCIJ 
(New York, 1921). 

Articlea dealing with various phaeee of crime and correction appear in 
the Jovnv.r.l of Criminal Lau: and Criminolog11 and in the Jovnv.r.l of the 
.tmerican Judicature 8aciet11. 



CHAPTER XXXIV 

FIRE PREVENTION AND FIRE PROTECTION 

The annual loss of life and property by fire in the United 
States is larger than that of all European countries put together. 
It has reached an alarming total and from all indications is likely 
to go higher still. Chicago and Paris are cities of about the 
same rank; but the annual losses by fire in the former city 
exceed those of the latter four or five times over. Whether New 
York has a larger population than London is a disputed ques
tion; but there is no dispute as to which has the larger number 
of fires. New York holds the world's record for fire losses, 
and holds it by a wide margin. The table printed below indi
cates the amount of property destroyed by fire in the United 
States during thirty years and the continuance of the upward 
tendency is ominous.1 Taking the country as a whole this 
destruction in 1920 averaged almost a million dollars a day. In 
a single year it totalled more than the entire cost of building 
the Panama Canal, the greatest engineering feat that the country 

'A.NNUA.L FlRIII L0881118 lN THill UNITED 8TA.TB8, 189().1920. 
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has ever attempted. The buildings destroyed in a single twelve
month, if placed side by side, on lots with an average frontage 
of sixty-five feet, would line both sides of a street a thousand 
miles long. Nor do the above figures tell the whole story. In
dustry is interrupted, workers are thrown out of employment, 
and thousands of lives are lost. Insurance premiums are twice 
what they would have to be if losses were aa low as they are in 
Europe. This vast destruction of buildings, merchandise, and 
forests is undoubtedly the greatest obstacle to be overcome by 
those who seek to frame a rational plan for the conservation of 
our national resources.' 

In the organization of fire-fighting forces, in modernness of 
apparatus, and in the efficiency of fire-fighting methods, the 
United States is away ahead of all other countries. Yet this 
superiority has not availed to keep the fire losses within bounds. 
The great cities of Europe spend astonishingly little on the main
tenance of their fire-protection services; their equipment and 
methods are in some cases almost grotesquely out of date; never
theless they manage to keep fires from spreading and are reduc
ing their losses year by year. It is well to ask ourselves why 
there should be so great a discrepancy in methods and results. 

Three reasons account for it. First, an~ most important is 
the vast difference between European and American buildings 
as regards their construction. .European cities are built very 
largely, in some cases almost entirely, of fire-resisting materials. 
Factories, office-buildings, stores, dwellings, even farmhouses and 
barns, are built of stone, brick, ~<oncrete or some other non
combustible substance. This is partly because timber for frame 
construction is scarce and expensive (except in Scandinavia), 
but in the larger European "cities it is also due to the fact that 
the erection of frame buildings has long since been prohibited. 
In Berlin, for example, no such structures have been built during 
the last fifty years, with the result that frame buildings now 
form less than two per cent of the whole. Compare this with 
Detroit or Cleveland where they constitute more than sixty per 
cent.• Lumber has been plentiful and cheap in the United States, 

~,It has taken you about forty seconds to read the foregoing paragraph. 
But during that exceedingly brief space of time $500 worth of property has 
been destroyed by fire somewhere in the Unit~ States. Minute after 
minute, hour after hour, thia appalling waste keeps on. 

1 The BBIDe holds true of the amo.ller cities. Toulon, in France, with 
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and has been largely used, thus providing the cities with an ever
present fire hazard. When fires break out in European com
munities they have little opportunity to spread very rapidly 
or very far. The same has been found to be true in those sec
tions of the larger American cities where there· are no frame 
buildings or relatively few of them. The annual fire loss in such 
areas is small. 

American cities are thus laboring under a handicap which 
cannot be overcome at a single stroke. The best that they can 
do is to seek the general betterment in structural conditions by 
means of building laws strictly enforced. Indeed the larger 
cities of the United States have already made notable progresa 
in this direction. In certain downtown sections the older build
ings are making way, year by year, for new structures of stone, 
concrete, brick, and steel. Ultimately, there is little doubt, the 
physical fire-hazard will be as small as it is in Europe; but this 
consummation is yet a long way off. Meanwhile we are likely 
to have, from time to time, great conflagrations such as have 
swept a dozen or more American cities, large and small, during 
the past twenty-five years. There can be "no fireproof buildings 
except in fireproof cities." This aphorism goes to the root of the 
whole fiPe-prevention problem. 

Another reason for the greater destruction of property by fire 
in American than in European cities may be found in the greater 
stress which Europe places upon measures of prevention. 
European municipalities have gone on the sensible theory that 
negligence or indifference on the part of the individual citizen is 
not· exclusively his own concern but constitutes a danger to the 
whole community. By their laws and regulations they have 
carefully controlled the more common causes of fire in shops and 
dwellings-the heating and lighting systems particularly. It is 
only within recent years that American cities have given much 
attention to this phase of fire-prevention and even yet the regu
lations are applied to new construction only. There is no regu
lar in~pection of old buildings to make sure that interior fire
ha•ards ha\·e been eliminated. The individual owner, for his 
part, finds it cheaper to carry insurance than to make his prem
ises safe. Furthermore, when a fire occurs in any American city, 

1!!0,000 populatloo, for example, baa ool7 11!0 frame bulldlnp In all; Fall 
Rhor, Mo-., wltb 1:!0,000 populatloD, baa oearl7 1._000. 
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there is rarely any investigation of its causes. No inquest is 
held as in European communities. Fires due to accident and to 
gross negligence are dealt with alike: the alarm is sounded, the 
fire is put out, the firemen go back to their station, the insur
ance is .collected, and no one gives any further attention to the 
matter. There is a popular impression that when the insurance 
company pays, nobody loses. But the cause of every fire ought 
to be investigated, like the cause of every homicide or accidental 
death, and where gross negligence is found there should be an 
appropriate way of penalizing it. 

Something may also be attributed to the American national 
temperament. The people of the United States, and especially 
those who live in the cities, have been extraordinarily tolerant 
of waste in all its forms. They are wasteful of food, water, light 
--even wasteful of their own leisure hours. The conservation 
campaigns which were carried on during the World War demon
strated all this in vivid fashion, and produced a spasm of 
thriftiness which unhappily has not had much permanent effect. 
Waste through the destruction of property by fire makes no more 
impression upon the American mind than does any other sort of 
waste. The impressive figures of destruction by fire, as published 
every year, seem to leave no more imprint upon the public con
sciousness than do the annual statistics of rainfall or tem
perature. Before the embers of· a fire are cold a new building 
is started and the old one forgotten. The average American, 
moreover, is not averse to taking chances. If it is a question 
between a heating or lighting appiiance which is known· to be 
safe and one which though not so safe is much less expensive, 
he will usually choose the latter and give a hostage to good for
tune. There are lines of hunian endeavor in which this readiness 
to take a chance is deserving of admiration, but fire-prevention 
is not one of them. 

It is characteristic of American life that people are inclined 
to depend upon remedial rather than preventive action. Most 
American cities have tacitly assumed, until very lately, that the 
best way to prevent fire losses is to maintain a well-organized 
fire department, an elaborate fire-alarm system, high pressure 
services, fire boats, and expensive motor apparatus. In keeping 
with this idea the fire-fighting forces of American cities have been 
brought to a very high pitch of efficiency. They reach incipient 
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fires with extraordinary promptness and have developed great 
proficiency in fire-fighting tactics. But neither their speed nor 
their tactics avail; the losses keep mounting year by year. The 
ounce of prevention would be much more effective in keeping 
these losses down.1 If our total fire loss is to be substantially 
reduced it must be, in the main, by improved methods of pre
vention rather than by enlarged expenditures on fire-fighting 
apparatus and personnel. 

From time to time elaborate enquiries have been made into 
the causes of fire, but most of them prove to be inconclusive 
because of the unreliability of the data. The fire departments 
of all larger cities try to keep records showing the cause of 
each fire, as nearly as can be ascertained without a regular 
investigation; but these records are not very enlightening. In a 
large number of cases the cause is set down as "unknown"; or 
"not positively known"; in many others the department merely 
puts down whatever cause the owner or tenant may happen to 
give, Hence the numerous fires which are recorded as having 
been due to "spontaneous combustion" or "defective wiring," 
when the real cause, in all probability, is gross carelessness on 
the part of the owner or tenant. Only on rare occasions ( espe
cially when a loss of life occurs) is there any investigation to 
determine whether surh statements are anything more than mere 
guesses. Individual carelessness is unquestionably the most pro
lific of all causes and is responsible for many more fires than 
the official records disclose. 

It is, indeed, the opinion of fire-prevention experts that more 
thqn hair the fires that occur in American cities are the result 
of somebody's carelessness, negligence, or evil intent. Rubbish 
is left lying ncar the cellar furnace, matches are kept where 
children can get hold of them, gas brackets are set where they 
cnn be swung back against the parlor curtains, kerosene or gaso
line is used in lighting the kitchen fire, chimneys are left 
uncleaned and unl'('paired, pipes are placed too near the wood
work, bonfil'('S and brush fires are started in proximity to 
buildings, fil'('places are left unscreened, ends of cigarettes go 

1 The tTndt-rwrllPn' ARRO<.'Iatlona. wbtch fis the lnaurance rates, haft 
btaeo In part reaponalble for tbla. They have ~n In the habit ot ratln• 
the ,.ooral Hre ba .. rda of eltl .. lar,.ly on a hula of the 6re-fi&htl,. fo.clU
tlN and ba ve laid IDadeqaa.te ana. upou the ,,...,....,ioa upecta of the 
1ltuatlon. • 
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into the waste basket-there is almost no end to the varied forms 
which individual carelessness may take. Actual incendiarism 
is also responsible for many fires, and it is more often due to 
cupidity than to malice. Over-insurance affords the chief in
spiration to this form of wrong-doing. The insurance agents 
rarely go themselves or send anyone to look at the property which 
they are asked to insure. The greater the insurance, the larger 
the premium, and the larger the premium the greater the agent's 
commission. The agent has no financial interest in keeping the 
amount of a policy within bounds, quite the reverse. So an 
insurer may get as much insurance as he is willing to pay for; 
it may far exceed the value of the property insured. Insurance 
companies keep tab on values in the case of large business prop
erties by sending inspectors to visit them, but small properties 
are usuall¥ insured without inspection. Little attention is paid to 
these until a fire occurs, and then the adjustment of the loss often 
takes the form of a controversy with an outcome that is satisfac
tory to no one. After property is burned is a poor time to 
appraise its value. Especially where property is heavily mort
gaged, and where the owner is carrying it at a loss to himself, 
the temptation to sell out to an insurance company is greater than 
weaklings can always resist. If insurance agents were required 
to inspect and to place a valuation on all property which they 
insure, and to reappraise it at regular intervals, the number of 
incendiary fires would be very inuch reduced.' 

To sum up, then, there are three factors which contribute 
greatly to the occurrence and spread of fires in cities-three forms 
of fire-hazard, they are usually ·called. First, there is the 
physical hazard due to the design of buildings and to the material 
used in their construction ... Some types of construction, the 
so-called three-decker tenement for example, create a greater 
fire-hazard than others. All buildings of combustible material, 
no matter what their design, are iiiherently hazardous. Second, 
there is the danger which arises from the use of buildings for 
purposes which increase the danger of fire, or which are likely 
to entail loss of life when fires break out. Factories, theatres, 
schools, and tenement houses are examples. This is called the 

1 There are good precedents for such a requirement. Banks, for example, 
are required to appraise property before they lend money on it and in most 
of the states there are strict legal rules relating to the methods of ma..kioc 
such valuations. 
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occupational hazard. Finally, there is the risk arising from per
sonal negligence, carel~ssness, or malice which is known as the 
personal or moral hazard. The danger of fire in any neighbor
hood or building depends upon one or another of these hazards. 
Occasionally the hazard in all three directions may be great, in 
which case the risk becomes extra-hazardous. The general prob
lem of fire-prevention is to reduce them all. 

The most common method of reducing the physical hazard, 
and the only effective one, is by fixing what are called fire-limits 
and providing by law or ordinance that no buildings save those 
of fire-resisting construction may be erected within such limits. 
Fire limits have existed in European cities for a long period; in 
America they are mainly the product of the last twenty or 
thirty years, and even yet some of the smaller communities have 
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not established them. . Where fire limits have been mapped out, MuDicipal 
they usually include the mercantile and industrial sections of the El:ua. 
city, and may extend a good deal farther. In Philadelphia they 
comprise the entire city with the exception of three suburban 
wards; in Boston they have been gradually extended until they 
cover nearly three-fourths of the city. In the smaller cities, 
however, it is not customary to include within the fire limits 
those sections in which the dwellings are mostly detached from 
one another. Every community has its own ideas as to what 
ought to be included and consequently there is a great variation 
in practice. 

Within the fire limits, after they have been fixed, no wooden Wbat 111 
structures may be erected. It should be made clear, however, W\'ll:~ 
that the laws and ordinances which establish fire limits are not tbel!'lre 
retroactive; they do not apply to buildings already in existence .. Limit& 

It is only when new construction or extensive remodelling takes 
place that the limitations are applied. There is a popular, but 
altogether erroneous, impression that the building laws require 
construction within the fire limits to be of fireproof character. 
But strictly speaking there is no such thing as a "fireproof" 
building even though the term is almost universally used both 
by contractors and owners. There are degrees of heat which 
no type of building-material will resist. A great conflagration 
will sweep any sort of building out of its path. Such fires as 
those which devastated Baltimore and San Francisco afford 
ample proof that even ateel beams will buckle and cement 
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crumble into a heap of ruins when a sufficient degree of heat is 
applied. Nevertheless it is entirely correct to say that certain 
types of construction are "fire-resisting"; in other words they 
will not burn under ordinary conditions. 

Now the usual requirement is that within the fire limits, or 
within certain zones of these limits, all new buildings shall pos
sess fire-resisting qualities in accordance with specifications laid 
down by the authorities. These specifications vary according to 
the location and character of the building; the building laws 
divide structures into three or more classes with different rules 
for each class. A factory or theatre, for example, is commonly 
required to be of first-class construction, that is to say it must 
be of fire-resisting materials throughout, no wood being per
mitted except for floor surfacing and certaip trimmings. First
class construction is also required, as a rule, in th~ case of fac
tories, public garages, and of all other buildings which exceed a 
certain height. 

Second-class construction is commonly permitted, even within 
the fire limits, in the case of ordinary business structures which 
do not exceed a certain height and are not located in a zone of 
special danger. This type of construction permits the use of 
wood in floors and partitions, but not elsewhere. Most of the 
shops and stores in smaller cities, and even in larger cities with 
the exception of the principal !msiness district, come in this 
category. Third-class or frame construction is usually prohibi~ed 
altogether within the fire limits but is permitted in the case of 
dwellings outside this area, provided such structures are not· occu
pied by more than two (in some cases more than three) families. 
Even as regards private dwellings, however, there are regulations 
which to some extent restrict the methods of construction. 

In addition to general rules which apply to all buildings, there 
are special regulations applicable t.o such individual structures 
as factories, theatres, schools, department stores, tenement houses, 
and other buildings where the lives of many persons may be 
placed in jeopardy by the outbreak of a fire. It is not possible 
to give even a summary .of these regulations here, for each type 
of building has its own set of rules, some of them very technical. 
The rules applying to theatres may serve as a general illustration. 
They must be of first-class construction and must provide for 
certain additional safeguards. The exits must be adequate in 
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number, easy to use, and well lighted. In some cities their loca
tion must be indicated on the theatre program at every per
formance. An asbestos curtain must be installed and certain 
fire-fighting apparatus kept in readiness. Seats may not be 
placed in the aisles since this would bar tbe rapid emptying of 
the theatre in an emergency. Various precautions must be taken 
to reduce the danger of fire from the lighting appliances or from 
tbe cinema in the case of motion picture houses. 

As regards factories and tenements the regulations are being Tenement 
extended in strictness; but the process is spasmodic, and there Houoeo. 
is always a danger that in its spasmlf of zeal the fire-prevention 
movement may over-reach itself. After a disastrous fire, in which 
many lives have been lost, one often reads trenchant editorials 
to the effect that "all apartment houses should be made fire-
proof." Such a regulation would be easy to enact, no doubt, but 
it would greatly increase the cost of building tenements and 
would lead to a general rise in rents. One of the surest ways to 
create an acute housing shortage, indeed, would be to require 
first-class construction in the case of all apartment houses, what-
ever their size and wherever located. There is no immediate 
need of anything so drastic. Requirements of a milder character 
will eliminate a considerable part of the physical hazard in such 
buildings. It has been found, for example, that fires originate 
in cellars more commonly than in any other part of tenement 
structures, and that the spread of such fires can be prevented by 
insisting that there be no inflammable connection between the 
cellar and the rest of the building. The elimination of open 
stair-wells through which the flames can rise rapidly to the roof 
is also a means of lessening the number of serious conflagrations 
in apartment houses. 

Regulations are easier to make, however, than to enforce. To The En
make the rules does not cost much in time or money ; but to r~'rment 
enforce them is a long-drawn-out and expensive task. It tequires ft••~':tion 
the careful scrutiny of all building plans and the employment of uleo. 
numerous inspectors to keep wateh on construction while it is in 
process. Not least in point of difficulty is the problem of secur-
ing inspectors who are skilful and honest, and who will not con-
nive at violations of the lnw. Most American cities have adopted 
an elaborate set of building rules but very few have adequate 
machinery for their enforcement. Sometimes 'the responsibility 
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for this enforcement is entrusted to the building department; 
sometimes it is turned over to the fire department. But in either 
case the inspectorial force assigned to the work is too small. 
Skilful and regular inspection cannot be ensured without a large 
appropriation in the municipal budget, and this has not usually 
been provided. Councillors and aldermen are not particularly 
interested in the strict enforcement of the fire-prevention regula
tions. There is no reason why they should be. Owners of prop
erty are not, neither are contractors. Tenants pay little attention 
to the matter. Nor is it eaay to stir up a high degree of public 
resentment when builders are leniently dealt with by the fire
prevention authorities. On the contrary the strict enforcement 
of the rules tends to create an impression that building opera
tions are being rendered more costly by the insistence on tech· 
nical requirements. So evasions of the rules are frequent, and 
some of the regulations are more often disregarded thsn ob
served. 

The work of fire-prevention is of sufficient importance to war
rant its being entrusted to a separate bureau in the city or state 
government. A good deal may be said in favor of making fire
prevention a stste function. When several municipalities, for 
example, are located close to one another it. is very difficult for 
one of them to make and enforce a strict code of building regu
lations without the co-operation .of the others. The city which 
maintains a high standard is at a disadvantage in rivalry with 
its neighbors which do not. Lenient regulations and lax inspec
tion are among the allurements whic.h draw land speculators and 
building contractors to a community. One city, let us suppose, 
decides to prohibit the erection of the so-called "three-deckers," 
or frame tenements housing three families, while other cities 
refrain from making this prohibition. Contractors and specu
lators will thereupon transfer their activities to the latter, where 
the regulations are lenient, and build their three-family struc
tures there. 

There is another consideration to be kept in mind and it is 
this: No city is safe from conflagration if serious fire hazards 
are permitted on any of its flanks, even outside its own borders. 
Fires do not pay any attention to municipal boundaries. What
ever endangers one city is a matter of concern to its immediate 
neighbors, especially in communities which crowd so closely 
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upon one another that it is difficult to tell where one begins and 
the other ends. So fire-prevention ought to be a state function. 
The rules ought to be state-wide, uniformly interpreted and im
partially applied. There is no good reason, for example, why 
rules relating to fire prevention in factories should differ from 
city to city; an unprotected elevator shaft is surely as much 
of a fire-hazard in Cleveland as in Cincinnati. A tenement of 
third- or fourth-class construction does not become Jess dangerous 
because it stands in Buffalo rather than in Rochester. To pro
hibit such things in one city while permitting them in another 
leads only to resentment and confusion. Municipal self -deter
mination, as applied to this field, merely means that the inter
municipal rivalry for industries and population will operate in 
the direction of lower standards. It is for these various reasons 
that several of the states have taken the work of fire-prevention 
into their own ,hands. 

Entire dependence cannot be placed, however, on building
Jaws alone. Requirements as to the construction and use of 
buildings, even when rigidly enforced, will not eliminate those 
fires which are due to individual carelessness, and carelessness 
is the most prolific of all causes. Much can. be done in this 
direction, however, by educating the people to greater caution, 
and much has been done during recent years. The best place 
for this propaganda is in the schools. Newspaper articles, circu
lars, and addresses on fire-prevention have their value; but in 
this as in most other things the best way to educate the adult 
is to begin with the child. In many American cities it is the 
practice to designate one day in the year as fire-prevention day 
with appropriate instruction in the schools concerning the methods 
of protecting life and property against fire. 

But no matter how much progress the cities may make in the 
framing and enforcement of building laws, or in regulating the 
use of buildings, or in educating the people to greater careful
ness, it is altogether likely that fires will continue now and then 
to break out and spread. Provision must accordingly be made 
for dealing with fires when they occur. There can be no general 
disarmament here. Great cities have been fighting fires for over 
two thousand years; but regularly-organized fire departments 
are a development of the last century. Volunt:eer fire brigades 
afforded the only protection in American cities until about the 
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time of the Civil War; then they were replaced in the larger 
communities by organizations of full-time firemen. The change 
was due in part to the increased number of fires and in part to 
the introduction of improved apparatus, notably the steam fire
engine, :which required trained men to handle it. In all except 
the smallest cities the fire-departments are now on a profes
sional basis. 

One notable difference between the fire-protection systems of 
Continental Europe and America is the absence of state-con
trolled fire departments in this country. In some of the largest 
Continental cities the· brigades are wholly or partly under the 
direction of the national authorities. In Paris, for example, the 
fire department is organized as a regiment of pioneers ( sapeurs
pompiers) and carried on the reserve strength of the French 
army. Other French cities have former officers of the army in 
command of their fire departments, and in the appointment of 
firemen they give preference to men who have had military or 
naval service. In London the national government does not con
trol the fire department; it is within the jurisdiction of the 
County Council and is under the immediate direction of a chief 
whom the council appoints. The invariable American policy has 
been to treat fire protection as a municipal function, to be per
formed by the city authorities without interference from above. 
There are today no examples of .state control of municipal fire 
departments in the United States. 

Thoroughout the larger cities of the world, with very few 
exceptions, the fire department is beaded by a chief or· com
missioner. The exceptions are a few American cities in which 
the board system of control still continues. In these cities the 
fire chief is not the head of the department but merely the board's 
agent. The fire commissioner or fire marshal in most of the 
other large American cities (including New York, Chicago, and 
Boston) is appointed by the mayor. A few large cities, includ
ing Philadelphia and Cleveland, have combined their police and 
fire departments into a department of public safety with an ap
pointive commissioner at -its head. In cities which have adopted 
the commission form of government one of the five commis
sioners invariably becomes head of the police and fire depart
ments together; under the city m8llager plan a separate chief is 
commonly appointed for each department. 



FIRE PREVENTION AND FIRE PROTECTION 251 

New York City has the largest fire-fighting force of any city 
in the world, numbering about 5000 men of all ranks. The Lon
don force is not half 80 large. Chicago has a much larger fire 
department than Paris, and the same is true all the way down 
the line. The number of firemen per hundred thousand population 
is everywhere nearly twice a8 large in America as in Europe. The 
reason for this is to be found, of course, in the far greater amount 
of work which American fire departments are called upon to do. 
The difference in cost of maintenance is even more marked owing 
to the higher pay of the men in the American departments and 
to the more expensive apparatus used. It is not at all uncommon 
to find an American city spending for fire protection three times 
as much as an English, French, or German city of about the 
same size. 

Fire departments '8re everywhere organized on a military 
model into platoons and companies, and in the larger cities into 
battalions. Every city is divided into fire districts or precincts, 
with a fire station in each. This plan of decentralizing the fire
fighting force is very old; it' was followed in imperial Rome 
which had seven fire and police districts with a force of more 
than a thousand men assigned to each. The fire districts of a 
modern city differ in extent according to their location, being 
much smaller in the downtown than in the outlying areas. At 
each station there is a fire company of from ten to fifteen men, 
with a captain in charge and a lieutenant to assist him. The 
other members of the company are assigned to specialized duties 
as engineers, drivers, hosemen, or laddermen.1 

· In European cities the recruiting of firemen is largely from 
-among men who have served in the army, the navy, or the mer
chant marine. As a rule there are no formal tests for appoint
ment. Th~ selection is made on a basis of each man's record 
and recommendations. In most of the larger cities of the United 
States, on the other hand, the fire-department has now been 
placed under civil service rules and the selection is made by 
competitive examinations. Since the close of the World War, 
it is true, the rules have been amended in many of the states 
to provide that former service-men shall have preference. This 
preference in some cases is absolute, that is, if a former service
man passes the tests he must be placed on the list above those 
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who are not veterans, no matter how high the latter may have 
ranked in the examination; in other cases it is a relative prefer
ence only, that is, the veteran gets a bonus of say five or ten 
per cent which may or may not be enough to place him at the 
top of the list. At any rate the preference works havoc with 
the civil service competitions and is commonly regarded as ex
cluding from any real chance of appointment all but those who 
obtain the benefit of it. 

Until about fifteen years ago it was the custom to place fire
men on active duty, immediately after appointment, without spe
cial training of any sort. Of late, however, schools of preliminary 
instruction have been established in most of the larger cities. 
New York was the pioneer in this field and is still in the lead. 
Its course of training covers an initial period of thirty days. The 
recruits are instructed in the fire-prevention regulations, in the 
proper handling and care of fire-fighting appliances, and in the 
use of pulmotors for the resuscitation of persons overcome by 
smoke. They are also given practice in wall-scaling and rescue 
work. Many of the fire stations have repair shops attached to 
them and in these shops the men are taught the elements of 
motor mechanics. The profitable use of the men's spare time is 
a problem which the heads of fire departments .have not yet satis
factorily solved. Five parts idleness, three parts drudgery, and 
two parts heroism-that is about the distribution of the firemen's 
time. It is a rare city in which the firemen do not spend half 
their duty hours with no duties to do. The possibility of using 
these hours for education and technical training would seein to 
be worth consideration. 

Promotions to posts of active command in the fire departments 
are invariably .made from th~ ranks. In some cities there are 
civil service tests for promotion; in others the promotions go by 
seniority or are determined by the · recommendations of the 
higher officers. Discipline is usually in the hands of the chief 
or other active head of the force, but it is now becoming the 
general practice to have all serious breaches of discipline dealt 
with by a board of three· officers chosen from the personnel of 
the department. The recommendations of this board are then 
submitted to the chief or commissioner for his approval. Pen
alties take the form of fines, extra duty, suspension, or even 
dismissal. Where the civil service rules have been extended to 
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the fire · department it is not usually possible· to dismiss any 
member of the force except on definite charges and after a 
formal hearing.' 

Until a few years ago it was the practice to require that mem
bers of the fire department should do practically continuous 
duty for so many days at a time. They were allowed one day 
off in five or, in some cases, one day off in three. But this ays
tem precludes any reasonable amount of home life on the part 
of the men and for that reason the firemen have been agitating 
the establishment of tbe two-platoon aystem which permits 
every member of the force to be off duty for a certain number 
of hours in each day. In many cities this agitation has been 
successful and the two platoon aystem is now in operation. While 
it has obvious merits from the firemen's point of view, in that 
he gets from eight to twelve hours off duty in every twenty-four, 
the two-platoon system involves a large increase in the size of 
the force with correspondingly greater cost to the taxpayer. 

The apparatus available for use in fire-fighting has undergone 
remarkable improvement during the past quarter of a century. 
The steam pumping engine, which replaced the hand pumps of 
an earlier generation, is now being itself supplanted by the 
internal combustion engine. Horse-drawn apparatus is rapidly 
disappearing; within a few years we shall probably see the last 
of it. Motorized apparatus is expensive to .install but it is 
cheaper to maintain, and more expeditious in reaching fires. 
The elimination of horses from the fire stations has made these 
buildings much less offensive to the neighborhoods in which they 
are located. Progress has also been made in the development 
of chemical engines which are now used in putting out smaller 
fires, and in such appliances as scaling ladders, water towers, 
ladder trucks, pulmotors, and gas masks.• Smoke helmets and 
gas masks now permit the firemen to penetrate buildings and 
to attack fires under conditions which would have rendered this 
work impossible a generation ago. 

It is a popular impression that a very large amount of water 
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is used in putting out fires and that for this reason the water 
reservoirs must be provided with extra capacity. It is true, of 
course, that the fire department depends absolutely upon the 
public water supply and that it is left helpless if the supply 
gives ou~. But even a serious fire does not make a very heavy 
demand upon the reservoirs, as a little mental arithmetic will 
demonstrate. The standard engine of today develops a pressure 
of one hundred pounds to the square inch or thereabouts and 
pumps at the rate of about a thousand gallons per minute. On 
this basis it would take seventeen engines to pump a million gal
lons in an hour's time. Yet the normal consumption of water in 
a city of 200,000 population is larger than that during every 
hour of the day. It is doubtful whether the amount of water 
used by the fire department ever reaches, during any year, as 
much as two per cent of the total consumption. 

One of the notable developments in fire-fighting apparatus 
during the past twenty years is the high-pressure system. These 
facilities do not exist in European cities where tall structures are 
rare, but they are essential in the larger American communities 
where the erection of very high buildings has rendered ordinary 
pressures inadequate. A fire engine working at maximum pres
sure can deliver an effective stream of not more than one hundred 
feet in height, whereas the upper stories of the modem skyscraper 
are far above that level. Some of the largest American cities 
have therefore installed in their downtown districts a special sys
tem of mains and hydrants strong enough to carry water under 
heavy pressures. The water, at the.pressure of three hundred 
pounds to the square inch or more, is supplied by electrically. 
driven pumps located outside the zone of possible conflagration 
and preferably with direct access to a lake or river. The streams 
can be played from the ground by using tripods or water towers; 
but in erecting tall buildings it is now the practice to instal a 
l!tandpipe which connects with the high pressure service at the 
street level and runs upward to the topmost floor. This stand
pipe is provided with hose connections on each story. The 
amount of water which a .high pressure service can deliver in a 
very short time is almost incredible to any one who has not seen 
the system in operation. "We simply tum on a stream," said a 
fire chief recently, "and in a few minutes the furniture goes 
floating out of the windows." 
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The fire prevention rules in moet. of the cities now make it 
essential that all large buildings in the business district shall be 
equipped with automatic sprinklers. An automatic sprinkler 
system involves the running of a network of pipes along the 
ceiling with sprinkler-heads at intervals of every few feet. These 
heads are sealed with a fusible substance which melts at a 
temperature of say one hundred and fifty degrees Fahrenheit. 
When a fire breaks out in any part of a building the temperature 
in the immediate vicinity rises quickly and the nearest sprinkler 
head is released, thus permitting the water to deluge the adj a
cent area. Modern sprinkler systems are so equipped that the 
flow of water through one or more heads will sound an electric 
alarm either at the nearest fire station or in the watchman's 
quarters. Factories, hotels, department stores and other large 
establishments do not altogether depend upon the vigilance of 
the fire department or the security afforded by a modern system 
of automatic sprinklers. Most of them maintain a regular patrol 
by watchmen whose efficiency is checked up by a clock mecha
nism. Such buildings are better protected than most private 
dwellings, and they need to be, for the hazard is much greater. 

The cost of fire protection in American cities is large but not 
surprisingly so when one considers the expensiveness of the 
appliances and the size of the fire-fighting forces. It differs from 
city to city, with an average of about $2.50 per capita for them 
all. In New York City the fire department costs about fifteen 
million dollars a year; in Chicago about six millions, and in 
Boston about three millions. The fact that the per capita cost 
runs higher in some cities than in others is attributable to differ
ences in local conditions. Some cities by reason of their narrow 
streets, high buildings, concentration of industries and large 
percentage of inflammable structures are more difficult to pro
tect than others. It goes without saying, however, that the per 
capita cost can be reduced, and ought. to be, by greater attention 
to fire prevention. More than a quarter of a billion dollars per 
annum in fire losses plus the present high cost of public and 
private fire protection is far too heavy a burden to be borne 
complacently.' Is it not a fact worth thinking about that 
whereas we have cut down the death rate by a substantial margin 
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during the last thirty years the ratio of fire losses has not been 
diminished during this period? The public health authorities 
have been bending their main efforts to the prevention rather 
than to the cure of disease. Is it not high time that public senti
ment sho_uld approach the fire-loss problem from the same angle? 

REFERENCES 

The author's Bibliograph1J oj Municipal Government (Cambridge, 1915), 
eontaina a claaaified list of the best publications in this field of city 
administration prior to 1915. 

Useful books published since that date are E. N. Croaby, H. A. Fiske 
and H. W. Foster, Handbook of Fire Protection (6th edition, New York, 
1919); Joseph Kendall (formerly J. K. Freitag), Fire Prevention and 
Fire Protection <18 Applied to Bui!diWJ Construction (New York, 1921), 
and the National Fire Protection Association's Field Practice (2d edition, 
Boston, 1922). The C11clapedia of Fire Prevention (4 vols., Chicago, 
1912), contains many articles which are atill of value. 

The National Fire Protection Association hao iarued & aeries of Sug
g .. ted M unicipol Ordinance~~ for Regulatif!IJ Fire H azarda and a aeries of 
Standard Re(l!dation& for Fire Protection and the Bafe(I!JIJJ"diWJ of 
H tuardo. The same organization hao also prepared many other useful 
publications including pamphlet& on Fire Protection for School$, Fire 
Protection for H ospita!B, A8!11U1M ond Similar Imtitution&, Debarment 
of Cil11 Conflq.gration&, and IndividtuJ! LiabiJ.il11 Lall/8 /or Fir .. Due to 
Care!umeso or Neglect. Mention should likewise be made of the ~ 
ciation's AnntuJ! Proceedif!IJ•, ita Year Book, its Quatter!y, and its Monthl11 
Nell/8 Letter, all of which contain a "great deal of valuable data. An 
index to all these publications is available (Boston, 1923). 

The National Board of Fire Underwriters has iarued, among other 
items, JO Model Bv.iJ.diWJ Code (New York:, 1920), & Standard Schedule for 
GrodiWJ Cilie&-u:ith Reference to Th.;;. Fire Defence~ and Phy&ical 
Canditiom (New York, 1916). It also circulatee a monthly publication," 
Safegw,rdif!IJ America Agaimt Fire, .yhich contains interesting statistics on 
fire loesea. 

On fire-brigades and fire-fighting apparatus there is & good deal in E. F. 
Croker's Fire Prevention (New York, 1.912), and in Luke Flanagan's 
Science of Fire Fi4htiWJ (New York, 1920). The United Statee Bureau 
of the Census published in 1918 a apecial report on ,Statistics of Firs 

protection really costs the people of tbe United States at the present time. 
This estimate of more than $~55,000,000 annually, la made up as follows : 

Total annual expense of water works properly chargeable to 
fire servlee • • • • • • • • • • • • • • . • • • • • . • • • • • • • • • • • • . . • • • • . • • • • $43,284.852 

Total annual expense of fire departments................... 85,556.418 
Total annual cost of private fire protection. • • • • • • • • • • • • • • • • • 27,000,000 

$155,840,830 



FIRE PREVENTION AND FIRE PROTECTION 257 

Departmentl in Cities Havi114 a P<>pulatwn of Over 30,000. A JittJe 
book giving 1ome useful figures relating to the strength of municipal 
fire department.a in the United Statee is isaued each year by the DauntJee1 
Club of the Buffalo (N. Y.) Fire Department. 

Much up-to-date information is printed in the Proceedi1141 of the Annual 
Convention of the Iutemational Association of Fire Engineers, in Firs 
Protection (monthly), Bajetv Engineeri114 (monthly), Fi¥e and Water 
E114ineeri114 (weekly), and the Firemen:a Herald (weekly). From time to 
time Public Workr devotea a epecial isaue to fire departments. The 
Annual Cumulation of the Publio Af!aii'B Information Service is rich in 
refereno01 to material on fire prevention and fire protection. 



A Highly 
lmporta.Dt 
Matter. 

Scientifie 
Health 
Work is a 
Modem 
Develop
meDL 

CHAPTER XXXV 

PUBLIC HEAI.TH AND HYC~"E 

Among the varied activities of the modern city few are more 
intimately related to the daily life of the people than those of 
the health department. To safeguard the public health in any 
large community is a task of the finrt. magnitude. But it is an 
indispensable public undertaking, for health is the greatest single 
factor in personal efficiency. It is something, moreover, that 
cannot be left to individual preference or discretion, because 
ignorance or carelessness in any individual instance may entail 
danger to the whole community. A man's religious and political 
beliefs may be his own affairs; but his ideas of cleanliness and 
disease prevention are not. 

Scientific public-health work is the product of the last hun
dred years, and in large part a development of the last fifty 
years. Health protection did not, and eould not, rest upon any 
scientific basis until the germ theory of disea..oes had been worked 
out and accepted.• This theory completely reconstructed the 
world's conceptions of infectious disease and its causes. It pro
vided an intelligible and complete explanation for many things 
which had been looked upon during many centuries as bidden 
mysteries. The wonder is that the world spent so long in unearth
ing this great contribution to human knowledge. Two thousand 
years ago a relation between decomposing organic matter and 
pestilence was suspected, but the process of decomposition was 
not understood nor did it become so '?"til the nineteenth century .• 

I For " brief statement of this theory ... c. v. Chapin, n .. s- .u 
llodu of lrtfecHoto (New York, 19121. pp. 1·12. 

• Tbe germ tbeor,- of disease- is usually associated with the- name of Louia 
Pasteur, and rightly aCt, for although he was not the 6rst to propound t:be 
theory he was the first to d,emoostnte fully the diroet mation hetweeD 
bacilli and hnman diseues. This be did iD 1877. During more thao two 
centuries preceding Pasteur-a wort. howeftr, various investigators had beea 
padually edging cJoeer to the truth. In 1659 A.tbaoasius Kircher. who was 
the first investigator to make use of the mieroscope iD the study of i.llnesl. 
reported the ~rese.uce of minute creatures in decomposi.nc food, ud iD b.i8 
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The Romans had a conviction that some relation existed be
tween marsh land and malaria, and between night air and 
malaria, but for more than eighteen hundred years no one man
aged to hit upon the anopheles as the liaison officer between the 
two.' During the Middle Ages, and well into modern times, 
plagues and epidemics swept over Europe unchecked. They 
were commonly looked upon as manifestations of Divine anger, 
which proves that the medireval world had made no appreciable 
progress in diagnosing the true cause of disease since tho days 
of Homer "when the sun god in anger raised his terrible bow" 
and with every twang of the bowstring sent valiant men to their 
death by pestilence. The superstition which attributes disease 
to supernatural intervention has been hard to kill; even yet it 
has not been exterminated in civilized communities. Nor is this 
surprising, for there B!'e people still living in American com
munities who can remember the days when typhoid was popularly 
attributed to bad ventilation, diphtheria to sewer gas, yellow 
fever to contaminated water, smallpox to the presence of manure 
piles, and tuberculosis to heredity. Long after the germ theory 
of disease was generally accepted, indeed, the surroundings of 
man received far more scrutiny than his habitS. Sanitation, in 
other words, was deemed more important than hygiene. 

In no branch of municipal administration has there been so 
complete a revolution, within the past thirty or forty years, as 
in public health work. The essence of the change may be stated 
in this way: public health work a generation ago was chiefly con
earned with the environment in which the people lived; today 
it Is more particularly concerned with the people themselves. 
In the old days it was customary to regard as inimical to the 

D• Pe.olilotJiie 4,. Umt•.......,. (Venloe, 1659) auggeoted that theae might 
be the cause of diiNlae. Not lona thereafter AntoQ 't'aD Leuweuboek aaw 
and ducrlOOd the oraanl11ne which we now know to have been bacteria. 
But later lnvNtlgnton went olr the right track and the true theoi'J' of 
diM'&U bad to walt until laboratory 't'erificatlon at the banda of Delafond. 
Koch, and Pasteur aave It a ftrm footinc after the middle of the nineteenth 
et"DtUI')'. Tbe etud.nt who dealrea a eonciae and non-technlcn.l review of 
tht. development wlll ftnd It In the chapter on uTbe History of Bacterioloa 
and Ito Oontrlbutlon tn Public Health Work" by Frederic P. Gorham which 
bo publlabocl In tho Jubilee lllotorleal Volume of the American Public 
Health A.aoclatlon, ontltlocl A. Half·C""'"f'Y of P•blio Hoollll> (New York, 
1921 ). 

I The dllll'O .. ..,. .... made by Dr. Ronald a- In 1so·r: The Nobel Prboa 
wu awarded to him Bve Je&R later. 
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public health everything that was offensive to sight or smell,
damp cellars, stagnant water, smoke, garbage, dead animals, and 
rubbish piles. All were lumped together as "causes of disease" 
without distinction, and without any clear ideas as to how they 
might ~ransmit infection. The sanitary inspector of a generation 
ago went about condemning everything that looked or smelled 
badly, but paying little or no heed to the routes of direct infec
tion between individuals. Today the emphasis has been shifted, 
and rightly so, to the quarantining of diseased persons, the 
inspection of food and milk, the protection of water supplies, and 
the extermination of insect disease-carriers. 

Another radical change in point of view has also been affected 
during the past thirty years. The old public health adminis
tration was almost exclusively concerned with the prevention of 
disease by discovering and eliminating their ostensible causes; 
the new public health has taken upon itself the additional task 
of promoting physical vigor among the people so that the race 
may develop greater powers of disease-resistance.• To this end 
there have been developed various methods of promoting immu
nity from disease by vaccination and innoculation.• 

To understand the relative importance of human environment 
and of human habits in the transmission of disease it is necessary 
to add a further word about the germ theory. The germ theory 
of disease may be stated, in its main outiines, as follows: 
Innumerable small organisms (known synonymously as microbes, 
bacteria, bacilli, or germs) exist in the air, and in or upon oearly 
all substances. These organisms are so minute that they are 
invisible to the eye unless a powerful microscope is used. They 
are so small, indeed, that they can assemble by thousands on the 
head of a pin or in a single· drop of water. Most of them are 
harmless; and some of them render useful service. Without their 
aid, for example, we could not make cheese or vinegar. On the 
other hand, nearly all organic decay, of whatever sort, is caused 
by the action of bacteria. When apples rot, or milk becomes 
SOil!, or butter turns rancid, it is all due to bacterial action. 
Bacteria multiply with . extraordinary rapidity wherever the 
temperature and other conditions of bacterial growth are favor
able; most species increase by division, that is, one micro-

'B. H. Hill, T/16 N..., Pifblio Healtl• (New York, 1916). 

' See ·-· p. 267. 
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organism divides itself into two, these two into four, and eo on 
by geometrical progression. As successive divisions often take 
place within 8 few hours it is easy to see how a very few bacilli 
today may number millions tomorrow. Under the microscope 
most of the different species can be identified, for they assume 
varying shapes and display a variety of characteristics. Hence 
we have cocci, spirilla, and so on. 

But although most of these diminutive organisms are harm
less, many species are what scientists call pathogenic; in other 
words, they are a menace to health when they gain access to 
the human body. The human body, in fact, is the most favor
able environment for pathogenic or disease-bearing bacilli, and 
most of them can live but a short time outside of it. Access 
to the human body may of course be gained in various ways, 
but principally through direct or indirect personal contact, as 
well as through the food and drink we consume, or throl!gh 
the bites of germ-carrying insects. The bacteria, when they 
gain lodgment, often multiply with great rapidity, permeate the 
blood, create a poisonous substance in it, and thus increase the 
temperature of the body-a condition which we speak of as 
fever. When the individual is strong and vigorous he can some
times overcome and throw off the effects of this bacterial action, 
for the human blood under normal conditions possesses great 
powers of resistance; but when a person is frail or exhausted, 
this resisting-power is greatly diminished and the bacilli may 
gain the upper hand. In other words the resistance of the indi
vidual, pitted against the virulence of the infection, decides 
whether or not 8 disease develops. 

Now when the bacilli leave the body of a diseased person it 
is chiefly by way of the natural discharges of the nose, throat, 
bladder, or mtestines; and if a route of transmission is available 
they inevitably become the cause of new infections. The route 
of infection may be by direct personal contact, or by food and 
drink, or by insecta, or by some other channel. 

The public health authorities are no longer much concerned, 
accordingly, with garbage piles, damp cellars, and stagnant 
marshes except in so far as these things may facilitate the multi
plication of rats, vermin, flies, and mosquitoes, or may diminish 
the disease-resisting powers of the people. What they look 
for, more particularly, is the route of transmiasion, ~e 
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channel through which disease is being carried from one indi
vidual to another. The orthodox medical opinion of a generation 
ago was that environment was largely responsible for the propa
gation of infectious diseases; today it is the belief of public 
health experts that environment has little direct bearing on the 
incidence of specific infections, most of which will develop in any 
environment if the routes of transmission are open. On the 
other hand, it is now well established that typhoid, yellow fever, 
smallpox, typhus, bubonic, and many lesser diseases will not de
velop in any environment, however bad, if the routes of transmis
sion are closed. No matter how unsanitary the surroundings 
may be, for example, or how squalid the life of the people, there 
can be no epidemic of yellow fever unless a certain type· of 
mosquito (Stegomyia calopSUB) is at hand to carry the bacilli 
of this disease from one infe~ed person to another. The pre
requisites of an epidemic are an infected person and an open 
route of transmission to others. 

Contrary to the prevailing impression among laymen, patho
genic bacilli do not live and multiply for any considerable length 
of time outside the human body. They do not ordinarily thrive 
for weeks on door knobs, bank notes, and street-car straps to be 
picked up by the unwary. They do not for. months and years 
haunt the honses in which diseased persons have died. Even in 
a relatively favorable artificial environment, such as milk or 
water, they disappear in a short time. Most infection, therefore, 
is derived from diseased persons directly, or from things recently 
contaminated by them. One of the· phief problems of the public 
health authorities, therefore, is to discover and close these direc~ 
channels of disease transmission by the use of methods adapted 
to each particular form. · · 

The way in which noxious bacilli gain access to the human 
body and produce disease may be· illustrated by the case of 
typhoid fever. Typhoid is caused by a germ (B. typhoSUB) 
which is most commonly found in polluted water, but it some
times makes its way into milk through the use of polluted water 
in washing cans or utensils. The typhoid bacilli, being taken 
into the stomach with water, milk, or any other contaminated 
nourishment, find their way into the intestines where they multi
ply and cause inflammation. If sewage from hospitals or homes 
where there are typhoid patients is not carefully guarded, it 
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geta into. lakes, rivers, or wells, polluting them and spreading 
the disease. The fountain head of infection is the patient. The 
elimination of typhoid is, therefore, very largely a problem of 
protecting the water supply against contact with human sewage. 
In other words, it is largely a matter of using intelligence and 
spending money. Exemption from typhoid epidemics can be 
purchased by any city that is willing to pay the price. An 
epidemic of typhoid means that, either from ignorance or parsi
mony, the municipality has permitted its sanitary arrangements 
to become short-circuited. 

Another way in which disease-bearing bacilli obtain access 
to the human blood is through the bites of insects. Fifty years 
ago yellow fever was the great scourge of tropical countries. 
When the French built a railway across the Isthmus of Panama 
in 1885 it is said that the work cost one life for every tie in the 
road, so great were the ravages of yellow fever among the laborers. 
But the United States, twenty years later, succeeded in digging 
a canal across the Isthmus without the loss of a single life from 
this disease. Under Spanish rule, Cuba was never free from 
yellow fever; the island has been practically immune since the 
Americans cleaned it up. Men who are still not beyond middle 
life can rem~mber when yellow fever raged periodically in New 
Orleans and other American cities. The epidemic was uncanny 
in its spread. It would go down one side of a wide avenue and 
not touch the other side. Then, with a shift in the wind it 
would cross over. A sudden fall in temperature, a cold spell, 
would bring a drastic fall in the number of cases reported; and 
a warming-up in the weather would bring a recrudescence of the 
epidemic. But all the mysteries of yellow fever were cleared 
up by the simple discovery that the germs of infection are car
ried by a certain species of mosquito. With this fact known, the 
days of yellow fever epidemics in American cities were at an end. 
The cleaning-up of places in which the mosquitoes breed, the 
destruction of the infected insects, and the careful screening of 
doors and windows, have eliminated the disease. Today, in 
progressive communities, it is as rare as leprosy or smallpox. 
Malaria, which is transmitted by a different species of mosquito, 
is also being gradually eradicated. Its complete disappearance ia 
only a matter of time. And there are other insect-home diseases. 
Typhus, a fever which has long been the pestilence of backward 
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countries, is transmitted from person to person by the common 
body-louse or "cootie." Cities, armies, and even whole countries 
have been set free from this plague by delousing operations, that 
is, by the wholesale disinfestion of clothing and persons. Bubonic 
plague, _the Black Death of the Middle Ages, which has swept 
over Asia and portions of Europe so many times, is transmitted 
by rat fleas. Other diseases besides yellow fever, typhus and 
bubonic are known to be spread by insects, and still others are 
believed to be. The common house-fly is undoubtedly a carrier 
of typhoid germs from privies and sewage to the water, milk, and 
food supplies in homes and stores. Flies undoubtedly have some
thing to do with the spread of some other diseases as well, and 
their suppression deserves more attention than cities are now 
bestowing upon it. This suppression is merely a matter of clean
ing up their breeding places, especially piles of filth and garbage, 
any one of which will supply enough flies to infest an entire 
neighborhood. The world would be far better off if the whole 
category of disease-carrying insects, mosquitoes, lice, fleas, and 
flies could be made as extinct as the dodo. 

Not all infectious diseases are spread, of course, by polluted 
food and drink or by insects. Many are known to be spread 
through discharges from the mouth or nose of a diseased 
person. It is now pretty generally believed, on the part of those 
best qualified to vouchsafe an opinion, that human sputum is the 
main source of tuberculosis.' And tuberculosis is tbe most fre
quent and widespread of all the major infections. It is estimated 
that more than 150,000 persons die. of it in the United States 
every year. The provision of sanatoria for the treatment of 
this disease and the proper care of patients in such institutions 
are civic problems of the first magnitude. Diphtheria, measles, 
scarlet fever, and other ailments are known to be spread through 
the medium of mouth and nasal discharges; still other diseases 
(including influenza) are believed to be. The direct or almost 
direct contact of individuals through the commo~ use of eating 
utensils, drinking cups, or towels is undoubtedly a prolific channel 
of infection. In the case of some infections we know the cus
tomary route which the infection takes but have not yet identified 

• M. J. Rosenau, Pr..,.,.twe Medicine tm4 Hvgien6 (New York, 1917), p. 
141. Dr. Rosenau adds, however (p. 50), ,that tuberculosia is also spread 
from cattle to man tllrough Infected mllk. · 
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the specific bacillus. On the other hand, some diseases are known 
to be caused by bacilli which have been isolated and identified, 
but the modes of transmission are not yet known with certain9'. 
There are various theories as to how some infections are period
ically carried from one end of the world to the other, but none of 
them affords a satisfactory explanation of the extraordinary phe
nomenon. It is not improbable that "carriers," in other words 
persons who transmit the genns of a disease without being them
selves ill at the time of transmission, are responsible for some 
of the mystery. 

First among the measures taken by the public authorities to 
prevent the spread of communicable diseases are the quarantine 
regulations which are enforced at all seaports under the authority 
of the national government. Day and night throughout the 
year the health officers .stand guard at these ports to see that no 
disease-bearing persons are permitted to land. Vessels leaving 
foreign harbors for the United States must secure a bill-of-health 
from the American consul before they sail; and the first person 
who goes on board an incoming vessel after the pilot is the 
quarantine officer. This official permits no passenger to be landed 
until he has made sure that there are no persons affiicted with 
quarantinable diseases aboard. If there are any such cases, the 
passengers are held until the danger is past.• The various states 
and cities also maintain systems of health-inspection and quaran
tine.• Certain diseases (including tuberculosis, smallpox, typhoid, 
scarlet fever, pneumonia, whooping cough, diphtheria, measles and 
mumps) must be promptly reported to the state or municipal 
authorities. The health regulations usually require that in case 
of the more-readily-communicable diseases the house be plac
arded, and in extreme cases the patients may be removed to an 

1 A.U tbe maritime qual'llDtlnee In the United States are now directly 
controlled by the national aovernment. Tbla maritime quarantine aeeb 
onb to keep out exotic peatllence, that la. aerloua epidemic dilleuee wblcb 
either do DOt prevail at all In the United Statee or are veey rare here. 
There are. lD faet,. ouly alz quarantinable dlaeuee at ports of entry : amall
poz, cholera, yellow rever, typbua. leproay, and plape. A full account ot the 
national IQVerument'a work, which Ia admlnlatered by the United Statee 
Public H•altb S.rvlce, 11>01 be round ID tho lllODOIIT&Pb luuod b1 tbe 
lDatltuh! for Government Reaeareb ( WaabiDJton, 1921). 

1 To tht laJ llllnd the term 11QU&raotlne11 UIU&llJ' 8UC&ellta detention ODl,J', 
but to tbt health apert lt meau not onl7 detention but aecreptlon. dia
lnfect lou, and the application of other meaaurea baaed~~ upon defilllte epi-
demioloclc data. • 
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isolation hospitaL This isolation of cases and carriers is of very 
great importance. 

After the illness has terminated, the regulations usually provide 
that the premises shall he disinfected under the supervision of an 
officiaL from the health department. Evecy city and town, 
whether in Europe or America, now maintains general regulation! 
relating to quarantine and disinfection, these being enforced by 
the local health authorities under central supervision. For the 
most part the enforcement of these regulations is left to the health 
hoards or health officers of the various communities, although, in 
the case of epidemics involving several municipalities, the national 
or state health authorities may assume direct control. Epidemics, 
like conflagrations, pay no heed to municipal boundaries; and it 
sometimes happens that when a city by striogent measures is en
abled to rid itself of a communicable disease it presently becomes 
reinfected by reason of official negligence in some other city 
near by. For this reason a complete degree of municipal home 
rule in public health matters is neither practicable nor desirable. 

The local health authorities also have to do with the abate
ment of nuisances. Nuisance is a comprehensive term including 
whatever is a menace to the life, health, morals, or convenience 
of the people. Whether a thing is or is not. a nuisance is a ques
tion of fact, to be determined by the conditions in each individual 
case and not by general rule. Most of the complaints which reach 
the local health authorities are related to some nuisance, real 
or alleged. Yet the majority of nuisances are not really a menac~ 
to the public health but are merelY. offensive to the public taste
unclean alleyways, piles of rubbish in back yards, vacant \ots 
grown up with weeds, and so on. The health authorities are over
burdened with work whicli does not properly belong to them, a 
condition of affairs which harks· back to the days when every
thing that looked offensive was deemed to be a cause of disease.' 

In order that measures for preventing the spread of disease 
may be effective, they must he based upon a well-organized 
and accurate system of vital statistics.• These statistics include 
figures relating to births, deaths, and illness. They are compiled 

* The phrase '"a source of filth or cause of disease" still appears in many 
public health statutes ud regulations as though the two terms were 
synonymous. 

• The most ueeful book on this subject is George C. Whipple, Vilal 
Blatittioo (2d edition, New York, 1923). · 
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in the offices of the health authorities from the reports sent in 
by physicians or by heads of households. These reports, to be 
of real value, must not only be accurate but prompt. The stand
ard notification blank now used in the larger cities is so framed 
as to elicit all essential information. By means of these statistics 
the health authorities can sense the beginnings of an epidemic, 
can often determine the source or cause, and can immediately set 
the machinery in motion to ensure its control. When one phy
sician reports a case of typhoid this may not be of great sig
nificance; but if a dozen cases are reported on the same day, the 
necessity of an immediate investigation into the water and milk 
supplies becomes apparent. Not only this but the individual 
physician finds it easier to make his diagnosis when he can call 
upon the public health authorities for accurate statistical 
information. 

It has been mentioned that the disease-resisting power of the 
individual is an important factor in stemming the spread of 
disease. Indeed it may truly be said that immunity or resisting
power is the overshadowing factor in the promotion of personal 
hygiene. The ability of the individual to resist disease may be 
acquired in various ways-by the development of a general 
physical vigor, by successfully conquering an infettion, or by 
the artificial introduction of a serum, virus, vaccine, or suitable 
toxin into the human body. In the case of some diseases a single 
attack leaves the individual with a specific immunity against a 
recurrence of that particular disease, an immunity which varies, 
however, in degree and duration. Other diseases seem to predis
pose individuals to recurrent attacks. Varying degrees of specific 
immunity may also be procured, in the case of some diseases, by 
artificial vaccination or inoculation. It is also believed that a 
degree of specific immunity to certain diseases develops in all 
persons as they grow older. The positive work of the public 
health autJ10ritics is now very much concerned with the develop
ment of both the general and specific disease-resisting powers of 
the people. 

The practice of vaccinating healthy persons as a safeguard 
against disease has been used for more than a century. Prophy

.lnctic inoculations are also used nowadays to prevent or to miti
gate diphtJteria, typhoid, and rabies. The tech!\ique of inocula
tion difftirs1 of course, in each case. All members of the Amer-
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ican Expeditionary Forces during the World War were given 
anti-typhoid inoculations which consisted of injecting subcu
taneously a quantity of dead and greatly-attenuated typhoid 
bacilli. These bacilli were not capable of producing the disease 
but t~ey were enough to set the resisting-powers of the blood 
in motion and thus to ensure a certain degree of immunity from 
typhoid infection by the ordinary process.' How long this im
munity continues we do not yet know. 

Vaccination against smallpox is the process of transferring 
virus from the skin eruption of an animal having cowpox to the 
skin of a human being. The process was discovered by Jenner 
in 1796, and was the first specific prophylactic measure de
vised by man. Its efficiency was soon accepted and during the 
past hundred years it has been widely used. Vaccination of all 
school children is compulsory in several of the American states 
and in many communities, although there is a good deal of objec
tion to it among certain sections of the people. If smallpox were 
completely wiped off the face of the earth, there would be no need 
for universal vaccination; but so long as numerous cases exist, 
as they still do in many countries, compulsory vaccioation is 
a justifiable measure of public safety.• The reputed dangers of 
vaccination have been greatly magnified l!y its opponents. 

Because of the unsanitary conditions which have been found 
to exist in workshops and factories, particularly in the large 
cities, various states have made laws and regulations to protect 
the health of employees io such establishments. Industrial 
hygiene, as it is called, has becliJ;De one of the most i.rilportant · 
branches of preventive medicioe sioce it deals with the health of 
those who form a vast majority of the population. In the different 
forms of iodustry there are"vCirious "occupational" diseases, many 
of them due to the iohalation of gases, vapors, or dust. Some of 

1 As an indication of what can be &CQOIDplished in the way of eliminating 
typhoid by protecting the water supply and enforcing general inoculation 
the following example may serve: In 1898, during the Spanish War, a 
division of about 12,000 volunteer troops was eucamped at Jacksonville, 
Florida. During its encampment there were 2963 cases of typhoid of which 
248 resulted in deaths. Twenty years later, in 1918, another division of 
troo(JB was encamped at ·Jacksonville (Camp J obnston). Although this 
division numbered more than twice as mllllY men no cases of typhoid de
veloped at the camp. 

11 The United States Supreme Court has held that a law compelling 
vaccination is within the police power of the state. Jacobson 'll'. Massa~ 
chuoetl!' ( 197 U.S. 11), April, 1905. 
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these trades, by reason of their danger to the health of the 
workers, have been subjected to strict regulation. Others, such 
as the making of poisonous phosphorus matches, are so gravely 
dangerous to the health of the workers that they have been pro
hibited by specific use of the government's taxing power. The 
"sweat-shops" or tenement rooms in which women and children 
fonnerly worked long hours for a mere pittance, crowded to
gether with almost no ventilation-these industrial dungeons 
have been legislated out of existence almost everywhere. Work
shops and factories must now be commodious, well-lighted, clean, 
nnd properly ventilated. Adequate sanitary equipment must be 
provided. It is the duty of the state factory inspectors to see 
that all these requirements are fulfilled. It should be remem
bered, however, that industrial hygiene is a field in which the 
medical, economic, and legal aspects are closely interwoven. The 
preservation of health among the workers is not merely a ques
tion of an improved industrial environment but of wages, hours, 
and conditions of labor. 

The basis of successful public health work is the education of 
the people in hygiene and sanitation. If the people can be brought 
to realize the transcendant importance of the work, their co
operation will be given cheerfully. Where the health regulations 
are now disobeyed it is largely because their value to tbe in
dividual,. as well as to the community, has not been made clear. 
An effective method of educating the public is by means of health 
exhibits which demonstrate, with the aid of pictures, especially 
motion pictures, the value of proper hygienic conditions in the 
workshop and the home. But the ultimate education of the 
whole people in this field, as in all others, must be primarily the 
work of the schools. It is easier to teach hygiene and sanitation 
to children than to grown-ups. Adults have acquired habits of ' 
life and attitudes of mind which are hard to alter. Hence the 
education of children in all that relates to clean living, whole
some food, modern sanitation, and the avoidance of disease should 
be pnrt of the regular work in schools throughout the country. 
Upon this will depend, in no small degree, the future physical 
well-being of the nation. 

In this conne<"tion the frequent medical inspection of children 
in the srhools is a public health activity of great importance. 
By this means communicable diseases are detected in their early 
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stages, while non-transmissible ailments or defects, which ordi
narily would pass unnoticed, are discovered before they become 
serious. Correctable defects are responsible to some extent for 
inattention in the classroom, lack of interest in work, truancy, 
and retarded intellectual development. The majority of those 
who have to "repeat a grade" in the public schools owe their 
trouble to adenoids, defective eyesight and other physical defects.' 
It is more economical to provide medical inspection and even to 
provide for the correction of these ailments than to pay for the 
extra year's schooling. The medical inspection of school chil
dren should be under the jurisdiction of the health department, 
not that of the school board, although there are some who dis
agree with this proposition and argue that the work is too closely 
related to the schools to warrant its being given to any outside 
authority. There is always a danger of friction, moreover, when 
any outside department is given functions which bring it into the 
school buildings.• A very strong reason for not giving the re
sponsibility to the school board, however, may be found in the 
fact that many schools (parochial schools and private schools) 
are not under the jurisdiction of the school board yet cannot 
be left out of account in any comprehensive plan for the safe
guarding of the public health. 

Among all the foods of humanity, milk is probably the most 
important. It is the chief nutrition of children until they reach 
school age, and sometimes even longer. It forms a large factor 
in the diet of invalids. Even in the daily fare of robust adults, ill 
is an item of no small importance. Rosenau believes that milk· 
"is responsible for more sickness and deaths than perhaps. all 
other foods combined." • This is because no article of everyday 
commerce is so easily contaminated, and in the ease of no other 
article are the results of pollution likely to be so serious. For 
when the germs of disease get into milk, they multiply with great 
rapidity and go directly into the diet of those who have the least 
power to withstand infection, the children and invalids of the 
community. 

Milk, moreover, is -of all foods the most readily subject to 
'See the ligures given in L. H. Gulick and L. P. Ayres, Medical I"'pectiorl 

of 8c/woZ. (New York, 1913), especially pp. 153-155. 
1 For further argument& in favor of potting th@ work immediately under 

the juriadiction of the school board see Ibid., pp. 143-151. 
1 Prooet~tWo Med4c;M llftd H,giefto (New York, 1917), p. 553. 
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decomposition, hence it is the most dif!icult to collect, transport, 
and deliver in a fresh and clean condition. But the mere pres
ence of bacteria in milk, even though in large numbers, does not 
necessarily indicate contamination; it is the kind of bacteria that 
matters most. Nevertheless, a high bacterial content is good 
ground for suspicion that the milk is old, dirty, or otherwise 
below proper standards. The number of bacteria in milk is, on 
the whole, the best indication of its general freshness and clean
liness. Some of the larger American cities permit the sale of 
milk containing as many as 500,000 bacteria per cubic centimeter; 
but it is the opinion of some public health experts that 100,000 
per c.c. ought to be the maximum.' In the case of certified milk, 
eo called, the limit should be fixed a great deal lower.• 

From its source on the farms milk passes through several 
hands before reaching. the customer, and at each of these points 
m11y be contaminated. Careless milking, the storing of milk in 
unsanitary places or in unclean utensils, the rinsing of utensils 
in polluted water, the handling of milk by persons who have 
incipient disease or have just recovered from disease, the lack of 
adequate precautions in transporting or delivering the milk
any of these things may result in contamination. 

A large city uses each day an enormous quantity of milk and 
milk products. In New York City the daily consumption is more 
than two million quarts. This milk is brought from nearly fifty 
thousand farms scattered through eight different states. One of 
the fundamental handicaps in coping with the problem of milk
purity arises from the fact that the supply comes from so many 
farms and dairies so widely scattered. This involves obvious 
difficulties in the way of frequent inspection; it also increases the 
difficulty of safeguarding the milk while it is being transported. 
Yet inspection is e&~ential no matter how laborious the work or 
how great the cost. Each New York inspector covers seven or 
eight dairies each day, or about two hundred farms per month. 

'M. J. Roaoaaa, 7'h Millo Q""•""• (Boatoa, 1912), p. 78. 
1 Certified milt lo the term applied to milt which Ia obtalaed aad dt. 

trlhuttd under aPf'('lal 18Dltary conditions prescribed by the public health 
autborltife and lo .,.rtlfied by a medl<al milk comml•lon to thlo elect. lt 
obould aot be ron!uled with "puteurloed" milt which Ia milt that hu beel1 
hMtttd to a tfomPf'rature lwolow the bollinc point for a abort time aod thea 
npldly cooled. The rapid coollac Ia ao .... otial part of tha p....,_ 
Paateurlalnl' d001 not, bowenr, make mUk eltbt-r c1eoan •r fresh if lt Ia di.rtJ 
or atale. It mereb annihilate~~ most of the bacteria. 
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Samples are also taken at random from the delivery wagons in 
the city and tested at the health laboratory. It would be better 
to make milk inspection a state function, thus providing a 
uniform standard. 

The close relation between infant mortality and impure milk 
has long been recognized by the medical profession. Before 
active steps were taken to reduce the rate of infant mortality it 
was not uncommon to find it exceeding fifty per cent of the 
children born in any year. Even as late as 1900 there were 
several American cities in which the infant death rate was above 
thirty per cent. But by reason of various measures, chief among 
which is the better inspection and safeguarding of the milk supply, 
this mortality rate has been so reduced that in none of the 
largest cities was it above twelve per cent in 19~0 and in some it 
was as low as four per cent. The establishment of milk-distribu
tion stations in large cities has been of considerable value in 
enabling the people of the crowded sections to obtain pure milk 
at reasonable prices. 

The marketing of impure or adulterated food is everywhere 
forbidden by the laws and the health regulations, but until com
paratively recent years these rules were not strictly enforced. 
One reason for this is to be found in the fact that many articles 
of food are subjects of interstate commerce, produced in one state 
to be sold in another, and hence not easily made amenable to 
local control. In 1906, however," Congress passed a comprehensive 
law known as the Food and Drugs Act, by the terms of which· 
the national government assumed the duty of eliminating· impure 
food from general commerce. This' act prohibits the adulteration 
of food and drugs; it makes provision for the inspection of meats 
at the great. packing plants i it requires that all packages of food. 
and drugs shall be branded corri)ctly and that when artificial 
preservatives are used, the label sh.all state the fact. All impure, 
adulterated, or wrongly-branded articles are excluded by the 
federal authorities from interstate commerce under provisions of 
this law. 

The supervision of the national government does not extend, 
however, to articles of food which are produced, distributed, and 
sold within the territory of a single state. As regards such 
articles, the task of protecting the public against impurity and 
adulteration rests with the state and local health officers. These 
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officers perform their work by frequent inspection at places 
where food is produced and sold. As a rule, however, there are 
too few of them and they are not sufficiently skilled to cope with 
the newer and more refined methods of adulteration which are 
being devised from time to time. Most forms of food adultera
tion, happily, are not directly dangerous to health; they are re
sorted to solely for the purpose of making the product cheaper 
or more attractive in appearance. 

The importance of diet in relation to health has not been 
adequately appreciated until very recent years. But diet is 
fundamental, not only in the growth and nutrition of the indi
\'idual, but in the building up of resistance to disease throughout 
the community. To this end it is in the public interest that the 
diet of all the people, and especially of the children, shall be 
adequate and well balanced. This is the justification of what 
the school authorities do in the way of supplementing at the 
schools the deficient and ill-balanced diet which many of the 
poorer children obtain at home. Such action is not paternalism 
run riot, as some hind ward-looking folk would have us believe; 
it is merely a measure of public health conservation. It is 
infinitely more economical to use public funds in building up a 
general resistance to disease than to spend what otherwise be
comes essential in the way of clinics, dispensaries, and hospitals 
for the care of those whose powers of resistance have become 
impaired. 

The indiscriminate and unchecked sale of narcotic drugs (mor
phine, cocaine, opium, etc.) has led in past years to serious evils. 
Persons who contracted the habit of using narcotics soon became 
confirmed addicts and contributed largely to the quota of physical 
wrecks, of criminals, and vice promoters. The drug habit grew 
to such dimensions that the national government, some years ago, 
took the manufacture and sale of these drugs under its own 
supervision. Under the provisions of the Harrison Act, narcotics 
cannot now be bought or sold except under strict regulations 
which involve the written request of a qualified physician. The 
enforcement of the regulations is partly in the hands of federal 
officers, but their work is supplemented to a considerable extent 
by the vigilance of the city health authorities and the municipal 
police. Whether the evil has been substantially diminished in 
tl1e cities is a matter on which there is some difference of opinion. 
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But it is beyond dispute that a good deal of trade in narcotie 
drugs is still carried on through illicit channels. · 

The relation of the liquor traffic to the public health is a 
matter upon which men have not entirely agreed; but it is a well
recognized fact that the general use of intoxicating liquors led 
in many cases to poverty, and poverty in tum brought under
nourishment and disease in its train. Alcohol is a drug, a habit
forming drug. It lowers bodily resistance, impairs physical and 
mental efficiency, fosters crime, diminishes self-control, promotes 
immorality, and engenders economic waste. It clouds judgment, 
depresses will power, and stupefies the highest functions of the 
human mind. The action of the United States in adopting the 
Eighteenth Amendment, by which the manufacture, transporta
tion, and sale of all intoxicants is forbidden, may therefore be 
looked upon as a step which, in the long run, will conduce to the 
betterment of the public health. It is already apparent, however, 
t.hat the task of maintaining and enforcing the policy of prohi)>i
tion will require no end of persistence and determination. 

Pure air is another essential to the maintenance of the public 
health. Rural parts of the country encounter no difficulty on this 
score, but the larger cities are now finding it necessary to protect 
the air which citizens have to breathe. In these days of smoke
belching industry, the very atmosphere of the large city is laden 
with a menace to health and cl~anliness. An investigation made 
in New York some years ago disclosed the fact that poisonous 
gases were being discharged into the air by the smokestacks and 
chimneys of the city at an appalli,ng rate. And apart from the 
menace to health, attention was called to the heavy damage dQne 
by soot-laden atmosphere to the furnishings of houses and the 
contents of shops. Most of the amoke is contributed by small· 
plants in which the furnaces were originally designed to bum 
anthracite but are now using bituminous coal in which the per
centage of volatile gas is much larger. To secure the abatement 
of this nuisance many cities, both in Europe and America, have 
adopted regulations which require the use of mechanical smoke 
consumers by all industries using soft coal.' The enforcement of 

a A good description of the various _methods by which the emission of 
black smoke may be prevented is given in the pamphlet on Smoke Regulation 
Jaaued by the Department of Parks and Public Property, Newark, N. J. 
(1918). The experience of Manchester, England, with reference to the 
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this requirement is not at all difficult, because any violation is 
visible to the naked eye. 

In European cities the public health department is everywhere 
in immediate charge of a qualified medical officer who devotes, 
in the larger municipalities, his full time to the duties of his office. 
The general rules relating to public health administration are 
made by the national government and a strict watch is kept by 
the latter over the local health authorities. In the French Re
public the ordinance power of the maire includes the making of 
public health regulations, but only within the scope of the national 
laws. In the larger communities, with the exception of Paris, he 
appoints the local health administration. In England there is a 
"medical health officer" for every borough; his work is supervised 
not only by the municipal council but by the Ministry of Health 
in London. Laymen are not to be found in charge of the technical 
duties of public health administration in any European city. 

In the United States, on the other hand, the traditional pro
cedure has been to place the municipal health department in the 
hands of a board (usually called the board of health) made up 
of three or five members. Of these members it is customarily 
(although not always) required that one shall be a physician. 
Students of municipal administration, as well as men in active 
public life, have been disposed to regard the board system as 
particularly appropriate to the management of this department. 
Twenty-five years ago a New York jurist of high repute and 
large experience in municipal affairs argued at considerable length 
and with great plausibility in favor of it. The work of the health 
department, he pointed out, is in part legislative; it involves the 
making of rules and regulations which have the force of law. 
This authority should not be vested in a single individual lest 
the way be opened for oppression and partiality.' And Professor 
Board, ten years ago, gave it as his opinion that "more may be 
said in behalf of a board for public health administration than 
perhaps any other branch of municipal government." 1 

In the days when public health activities consisted chiefly of 
rule-making, rather than of rule-enforcing, there was some 
abatf>rnl'Dt of the amoke nuhmnce Ia dt"8Crlbed In E. D. Simon, TAe 8moh
I•H Cifr (London, 10".!2). 

• Dorman B. Eaton, TM Golltw"'ttAf'ttf of Jlwflicipa.litiea (New York. 1899), 
pp. 407-'fH, , 

1 Charleo A. Beanl, A-• Citv Q...,........,.t (New York, 1912), p. 264. 
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cogency to the arguments in favor of the board system. If an 
epidemic broke out, the chief function of the health authorities 
was to promulgate some precautionary regulations. They would 
order yards cleaned up and manure piles removed; they would 
close the schools, and advise householders to boil water before 
drinking it. Their duties were legislative rather than executive. 
This is still true in small communities, but in the larger cities 
the work of the public health department has been greatly trans
formed during the last twenty years. The regulations are now 
framed, for the most part, by the state. They are embodied in a 
public health law or are made by the state department of 
health.' The chief duty of the municipal health department is 
to see that these regulations are applied and enforced. The work 
has become almost wholly executive in its nature. With the rapid 
advance in the science of public hygiene, moreover, the work has 
become steadily more extensive, more varied, and more technical 
in its character.• In large communities it can no longer be prop
erly done by a board of laymen, even though a physician be one 
of its members. The need today is for a health commissioner at 
the head of the department. Most of the larger American cities, 
and some smaller ones as well, have made the change; the rest 
.will undoubtedly follow in time. • But the board system has 
gained such a firm anchorage that it is not 'easily dislodged. 

The head of the health department, no matter what the size 
of the city, ought to be a full~time, well-paid, properly-trained, 
medical officer. The care of the public health should not be en• 

'H. B. Hemenway, Lepal p,.;..,;pl6.. of Public H6Gith A.IWN;.;,m.ti<>,. 
(Chicago, 1914). 

1 For example, the municipal health department in a large city now ·has 
to deal with such varied matters aa vital statiotics, burial permito, tbe con· 
trol of nuisances, quarantine, the B.mbulance service, the supervision of com-· 
municable diseases, mosquito suppression, public clinics, municipal free dis
pensaries, child hygiene, the inspection of food and milk, smoke abatement, 
the inspection of markets and restaurants, the maintenance of laboratories, 
the making of investigations, the licensing of slaughter houses and other 
establishments, the medical inspection of school children, the maintenance 
of day nurseries and milk stations. and the issuing of bulletins. Sir George 
Newman's OutUt16 of PreventWe MedfcmtJ (London. 1919), gives an admir
able exposition of th- administrative functions of a modern health depart
ment. 

1 In New York City the public health administration is still entrusted 
to a board consisting of the health commissioner, who is the bead of the 
department, the pollee commissioner, and the health officer of the port of 
New York. The last-named is a state official. 
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trusted io the spare time of 11 local practitioner. Except in rare 
instances the general practitioner has had no training in the 
science of public health protection. Public health work has now 
become a separate profession.' The practitioner who professes to 
be a physician, a surgeon and 11 public health expert, equally 
proficient along all three lines, is not likely to be proficient in 
any of them. Public health administration, moreover, requires a 
measure of organizing and executive capacity which the general 
practitioner may or may not possess. And in any event the work 
of the municipal health department cannot be well performed 
unless the man at its head gives it first claim on his time and 
attention. A physician with a private practice cannot give to 
publio health problems the unremitting care that they require. 
Furthermore, when an epidemic comes his own practice naturally 
increases, so that he finds himself able to give the least time and 
thought to public health problems at the moment when his services 
are most urgently needed.• 

The head of the health department ought to be called health 
commissioner or director rather than city physician. The latter 
title implies that his main function is to visit the sick who cannot 
afford 11 regular practitioner. The health commissioner or director 
should rather deal with problems in the large. His duties should 
be confined to matters which concern the health of the whole 
people. Sanitary functions, moreover, such as street cleaning and 
garbage removal, which have only an incidental relation to the 
public health, should not ordinarily be included within the juris
diction of this department. They can better be turned over to 
the department of public works. Along with a limitation of his 
duties within reasonable scope the health commissioner should 
have security of tenure, an adequate salary, a sufficient corps of 
assistants and inspectors, proper laboratory facilities, and, above 
all, tJ1e cordial support of the public. The requirement that the 
health commissioner must be chosen from among the residents of 
the municipality should be abolished, leaving the city free to 
choose the b~st available man wherever be may be found. If 

• To ouch an ntent lo thlo now I'<I<OIIDiaed that profeealonal ochoola for 
tbe tralnln• of publle health omeera are now beiDa eetabliahed with coursea 
whlrh lead to the dto1ree of Doctor of Publlo Health. 

1 U lt bt!' auaae-ted that a •mall t"lt:1 eannot alford to emplo7 a fuU-tlme 
healtb om~r. the anawer II that two or more neiabborto.r communltie. eau. 
combine to do thlL In m1.111 partl of the countrJ thio Ia boiDc donL 
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there be any feeling that all this will lead to a "bureaucratic" 
administration of the health department, such fear can be allayed 
by appointing a board of laymen to act with the health commis
sioner in an advisory capacity. 

Compared with the outlay in other departments of city ad
ministration such as police or fire protection, the expenditures 
for public health work in European and American cities are 
relatively smalJ.1 New York City, for example, has built up an 
elaborate and highly efficient health department; yet the cost 
of maintaining it is less than a dollar a year per capita of the 
city's population. Police administration takes more than four 
times as much. The entire amount expended by all the cities of 
the United States for conservation of health in 1921 was only 
twenty million dollars, which is about the cost of a single modern 
battleship. American cities have not yet learned to be generous 
in appropriations for public health work. This is partly because 
the work is new, but partly, also, because the health department 
offers very little patronage and hence does not readily acquire 
friends among the local politicians. 

The guardianship of the public health is no longer a local 
enterprise to be carried on in each community as its health author
ities deem best. Even though municipalities may not like the 
idea, there must be some central supervision over all of them, 
provided by the state. This is axiomatic, for the incompetence or 
laxity of officials in one community may visit penalties upon its 
neighbors. In every state of the Union, accordingly, a s~ate de-' 
partment of health has now been established.• This department 
is usually under the supervision of a state board of health, but- in 
a few states a single health commissioner has been placed in 
charge, sometimes with co~cil to assist him. The powers and· 
duties of these state departments vary ·II good deal throughout the 
country, but as a rule they do not llave much executive authority. 
They make investigations into the causes of disease; they give 
advice to the municipalities on health and sanitary problems; and 
they actively assist the local authorities when an epidemic threat-

'Fr8D11 Schneider, Jr., A BunJOV of 1116 AotWilieo of MtmiciptJI H6Gitll. 
D.,rwtment• ;, 1116 Umtetl Btai<NI (Russell Sage Foundation, New York, 
1916). 

'The firet permanent State Board of Health was established in Massa· 
chusetts (1869). 
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ens to spread beyond local control. In some instances the state 
governments have bol<lly taken over the control of all public 
health work, and have vested the appointment of the local health 
officers in the hands of the state health department' It is not 
improbable that this drift toward centralization will grow 
stronger. 

By the constitution of the United States the national govern
ment is granted no specific powers with reference to the preserva
tion of the public health. But conditions have made it desirable 
that the national authorities should supplement the health work 
of the states, the more so because the national government alone 
can control immigration and the movement of the people from 
state to state. Consequently the United States Public Health 
Service was established in 1912, although health work had been 
carried on by the national government through various other 
agencies prior to that date. It has charge of quarantine at all 
American ports of entry; its assistance may be obtained 
by the states at any time in coping with epidemics; and it main
tains well-equipped research laboratories for the study of all 
questions affecting the public health. It is believed by many 
physicians that the work of this bureau is so important that it 
ought to be made a regular department of the national adminis
tration with a member of the cabinet at its head. 

No matter how watchful a country may be in guarding the 
health of its people it can never feel at ease so long as epidemics 
are raging in other lands. Travel and trade may carry disease 
across the best-guarded borders. International co-operation in 
health protection is accordingly very desirable if it can be se
cured. With 11 view to promoting such co-oper11tion the Covenant 
of the League of Nations pledged all member-countries to take 
steps for the internation11l prevention and control of disease. It 
also contained provisions for the establishment of an Interna
tional Health Offire with the function of gathering data relating 
to public health matters, promoting the acceptance of the best 
health regulations by the different countries, and securing com
mon artion in the case of widespread epidemics. It is interesting 
to see, therefore, how public health work, beginning on a neighbor
hood srnle !eBB than a century ago, has widened to a municipal, 

1 In P.nnaylvanla and In Masaacbuatttta. for enmple, there are district 
health olllcen, oppolnted b7 tho otato health uthorltlee. 
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state, national, and even an international function. And rightly 
so, for it comes close to the interests of all humankind. 

Perhaps it may not be amiss to add a final paragraph by way 
of driving home one of the lessons which this sketch of public 
healtl! development and administration ought to teach. The 
advance which the world has made in sanitation and hygiene 
during the past half century is one of the mightiest achievements 
of mode111 civilization. What has been written in this chapter 
is merely the brief story of one notable triumph after another, 
each contributing in an almost unmeasurable degree to the com
fort, happiness, and prosperity of mankind. Now who are they 
that have done all this? Certainly not the toilers in the fields 
and factories to whose efforts we are so often told that all 
wealth and progress are due. First and last it has all been the 
work of highly-trained scientists using the methods of experi
mental research in their laboratories. And if the remarkable 
advance is to be continued it can be continued in no other way. 
Let those who like to scoff at education, science, and research tell 
us how they would set about prolonging the days of a man's 
years! 
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HOUSING AND HOUSING REFORM 

We are accustomed to think of urban congestion as a very 
modern problem, one of the by-products of the factory systeJI 
and the development of huge industrial enterprises. Work i! 
centralized, we say, and the worker must live near it. This 
means that he crowds upon the heels of· his fellow-worker; 
the single house makes way for the tenement, and the relentless 
pressure on space gives rise to a housing problem. But urbaD 
congestion far antedates the smoke-scattering giants of an in
dustrialized age. We have already seen that ancient Rome was 
a seething vortex of humanity with her million souls crowded 
into an area only a few miles square. Rome had no factories, 
yet she was a city of insula! into which the poor were packed 
like steerage passengers; without a water supply, without any 
sanitary appliances whatever, without glas~ windows. · No civi
lized city of today would tolerate the housing conditions that 
prevailed in the most cultured community of the ancient world. 
No, the housing problem is not a new one; the cities have been 
grappling with it for fifty generations. 

Not until the latter part of the nineteenth century, however, 
were the evils of congestion made clearly apparent by meaps 
of statistical studies, and it is only within our own day that 
any really effective steps towards alleviation have been taken. 

I The close relation between congestion and a high death rate 
was never discerned by the public authorities until exhaustive 
studies, undertaken in the great cities during the second half 
of the nineteenth century, placed it beyond all reasonable doubt. 
By congestion is meant an abnormally high density of popula
tion, in other words too .many people living in a given area. The 
average density of the population in the United States as a 
whole is about thirty-five persons to the square mile.• But 

a This is very low as countries go. The density in England, for example, 
is 700 persons per square mile and in Belgium 658. India and China are 
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the unevenness of the distribution is such that the density varies 
from 556 in Rhode Island to less than one person per square 
mile in Nevada. In the great cities it mounts at times to as many 
as 15,000 persons per square mile. Even within the city limits, 
however, there is a great unevenness. As many as a thousand 
persons may be housed upon a single acre, or at the rate of 
640,000 persons to the square mile. In any study of housing 
problems, therefore, it is necessary to take small units of area, 
a ward, a precinct, or even a single city block.' Figures Q.f 
density, averaged for the whole city including its suburbs, do not 
tell us much.• What we want to know is the nature and location 
of the worst conditions. In Boston, for example, the average 
density is less than thirty persons to the acre, which is not a 
bad showing. But the fact that fifteen per cent of the people 
live in regions having a density nearly five times as great puts 
quite another face on the figures. 

Nor do figures of population related to land area tell the 
whole story of congestion, for it is obvious that the number of 
people who can be comfortably housed upon a given tract will 
depend upon the character of the buildings erected. New 
tenements may be underpopulated and yet contain enough people 
to overcrowd a row of one-story, wooden ramshackles. To de
termine whether the housing of the people is satisfactory we must 
know bow much houseroom there is per capita, how much housed 
air-space per person. And it is important that such data shall 
he made available because it has been found by careful investi
gators that the amount of illness and malnutrition, the death rate, 
the ratio of immorality, and the amount of crime all tend to show 
an increase when housing accommodations fall below a certain 

popularl7 tboucbt to be crowded countries but they do not reach b&Jt the 
deoai(1 of Enclaud or Belciul4. Were the population of the United Stats 
multlplif'd five time. over. there would atilt be. on tbe averace. a whole 
acre of apace for every man, woman and child In the country. 

'SM. for nample. T. J. Jonea. Tk Bociolon of • Nnrt Yorl: Cit• Blodr 
(Now York, 1904). 

1 The. ftcure.. mol't'Owr, a reo not alwllJ• ftpendable. Every tenth y-.r 
the llJurea •upplll'd b.J the Unitt'd Statea Bureau of the Census are •uf'-
8dootl7 rollable, lx'lor the roault of •• actual c:ouot. Some of the otatoa, 
Ukewi ... make a rouot Ia tbe middle of each decade. But between theM 
t'OUDte a ron•ldPrahle ahlrtinc of population may take place. To keep track 
of tb .. the <"lt.J autborlth.• make Htlmates of population baaed opoa ecbool 
&ltendant"f\ on the number of aamN In the city direet<¥71 or on aome other 
baa!.., nooe of which are •er1 truatwo~. 

Figu,...of 
Popula~ 
tioo Per 
Acre Do 
Not Tell 
tbe Whole 
Stoey. 
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minimum per family. Saving space beyond a certain point is a 
poor form of social economy. 

The first comprehensive and scientific investigation of urban 
housing conditions was that made in Berlin during the years 
1880-1888. Down to 1880 the Berlin death rate was compiled 
for the· city as a whole; but in that year the authorities began 
the practice of classifying the figures so that they would show 
the number and proportion of deaths according to the number 
and location of rooms occupied. The results were astonishing. 
The death rate among families occupying ouly one room (and 
there were over 15,000 such families) was found to be nearly 
thirty-five times as high as that among families occupying four 
rooms or more.1 About six per cent of the city's population 
contributed nearly fifty per cent of all the deaths! Never be
fore had the relation between housing and death rates been shown 
with such tragic directness. 

In due course the inquiry led to action, and Berlin adopted 
a new code of housing regulations, the first comprehensive tene
ment house law enacted by any of the world's great cities. This 
code required that not more than two-thirds of any city lot 
should be built upon (thus affording better access for light and 
air) ; it insisted upon a designated minimum of housing space 
per individual, placed strict regulations upon the use of base
ments as dwellings, and estsbliehed a aystem of regular tene
ment house inspection. 

Even before this investigation had been completed a somewhat 
wider survey of housing and living conditions in the lJoorer 
sections of London had been inaugUrated under private auspic«lll 
and a Royal Commission on the Housing of the Working Classes 
had been set to work by Parliament. The chief figure in the 
London survey was Mr. Charles -Booth whose helpers secured 
their information by going from house to house. As an actual 
portrayal of how the other half of London lived in these mid
Victorian days there is nothing that surpasses this monumental 

sA summary of the results is given in the appended table: 
NvmJJ..- of per1ono N,.,.b.,. of Ro..,.. Deall role per 

"""""' ,.,. f<>milr 1,ooo ,.,. .,.....,. 
73,000 • • • • • • • • • • • • • • • • • • • • • • • • . • . • • . . • 1 . . . • . . . . . • • . . . • • . • 163.5 

382,000 • • • • • • • • • • • • • • • • • • • . • • • • . • • • . . . • 2 . . . • • • . • • • • • • • • • • • 22.5 
432,000 • • • • . • • • • • • • • • • • . • • • • • • • • • . • • . • • 3 • • • . . • . • • • . • .. • • • • 7.5 
398,000 . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 4 or more . . . . . . . . . . 5.4 
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study ollife and labor in the crowded parishes which Mr. Booth 
gave to the world more than a quarter of a century ago.• The 
awful pictures of overcrowding, squalor and poverty which 
Booth's earlier volumes presented, corroborating as they did the 
report of the Royal Commission, made a deep impression in Eng
land. They furnished both the impulse and the information for a 
movement to enlist the aid of Parliament in bettering conditions, a 
movement which resulted in the passing of a notable statute, the 
Housing of the Working Classes Act of 1890. This measure, 
from which other countries have since copied many provisions, 
is one of the great landmarks in the annals of housing reform. 

The Act of 1890 gave the local authorities power to make regula
tions for the control of building construction, sanitary conditions 
in homes, the height of buildings, the use of basements, and 
the minimum size of moms. It also gave them power to acquire 
and condemn unsanitary areas, to demolish the houses thereon 
after paying just compensation to the owners, and to arrange 
for the building of model tenements. Stipulation was made, bow
ever, that the new tenements must provide for the rehousing of 
a high percentage of those dispossessed. The London County 
Council and the councils of the various larger boroughs promptly 
took advantage of these powers and embarked upon schemes of 
municipal house building.' From time to time since 1890 the 
act has been amended and the powers of the local authorities 
extended. In 1909, by the Housing and Town Planning Act, 
the councils were empowered to order the reconstruction of 
any dwelling found to be unsanitary or otherwise ill-adapted for 
human habitation. Or they might acquire such houses and make 
such alterations as were neceS!'ary. Finally, in connection with 

'Tbe data 1atbered by Mr. Booth waa published in aeventeen -.olumee 
uoder tho title Lil• GAd Lobor of IToe Poople of Loto4oa (Loudon, 1887· 
1t!ll~). Tho lut volume aummuloM ud lnterprota the rsult of the whole 
lnvNtlptlon. 

• The Nrlleat. and in .ome nai)@Cb the moat notable. of theae wu the 
Botboal Groen project carried out h7 the London Councy Connell In 1891· 
1KU3. Betbnal GrHn waa the wont of London'• many alumL Comprialn• 
an area of about 6ttef'D acM it bad been built up with bundredJ of low 
rott .... on at .... ta oniJ elcbt .. n r.et wide. NeariJ ai" thoomnd people 
WPN parkt'd Into tbHe little buUdlnp. The tract wu acquired for about 
f:too,OOO ; the old rottacee were dPmollahed ; new etreeta were laid out. none 
ol them lea. than fortJ fHt ln width. and on the new atreeta model tene
mttnt• were oon1tructed. Theee bulldlnp were five atoRe1 lD hei1ht. dh'ided 
lDto two-room and thl'efooroom. apartment& 

The 
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the housing shortage which resulted from the war the English 
municipalities were given a still broader range of authority. 

In the United States no successful attempt to deal with the 
housing problem in any comprehensive way was made by the 
larger cities before the opening years of the twentieth century, 
In New York City the evils of congestion were brought to the 
attention of the city authorities from time to time, and some 
tenement house regulations were framed, but they were badly
drawn, and too leniently enforced. Investigations were made 
under both public and private auspices on several occasions, 
but they accomplished little and it was not until 1899-1900 that 
conditions were thoroughly probed by a state commission ap
pointed for the purpose.1 Conditions in some parts of New 
York City were found to be quite as bad as any that existed 
abroad. In many cases they were too foul for delineation either 
in print or in pictures. • The commission made its report in 
1900 and recommended the passage of a comprehensive tenement 
house law. The legislature of New York State was reluctant 
to accept its recommendations; but public opinion had become 
aroused and in the end the tenement house law of 1901 went into 
effect. The provisions of this statute were so far in advance of 
anything previously' applied to American c.ities that they may 
be said to have inaugurated a new era in tenement house regula
tion. Other cities, however, soon followed New York's example 
and comprehensive housing laws are now in force in most of the 
larger American communities.• During these last two decades, 

" The appointment of this commission was the work of Theodore Roose
velt, then governor of New York. He was largely influenced by personal 
knowledge acquired while a member of the New York police commission 
some yeare previously, and by tbe v.ivid descriptions of tenement house sor
didness given him by his intimate friend, Jacob A. Riis, whose books on 
TluJ Battl8 With tluJ S!um, 'l'ho OM!Merl of tluJ T.,..,.,..,.t and How tluJ 
Other B alf LivH were widely read and JP&de a deep impression about this 
time. 

• The commission'• report may be found in the two volumes on The Tene
ment Hotue Problem, edited by Robert W. DeFodrest and Lawrence Veiller 
(New York, 1903). The illustrations tell most of the story, and the time 
apent by anyone in looking at them will not be wasted. 

• While it is customary to use the terms "Building Laws," .. Housing 
Laws" and "Tenement House Laws" as roughly synonymous, ft is not correct 
to do so. Building Laws apply to all struetures, including factories, theatres. 
and shops as well as dweJlings. Their provisions, moreover, relate to the 
materials and methods of f'onstruction rather than to oceupancy. Housing 
Laws relate only to dwellings. and Tenement House Laws to multiple 
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moreover, the regulations have everywhere increased in strictness 
and the methods of enforcing them have been steadily improved. 
Nevertheless the evils are not yet wholly eradicated nor are 
they likely to be for many years to come. 

Congestion is due to no perversity of nature. The slum is a 
man-made contrivance. Its existence may be traced very largely 
to a single cause-the natural desire of the worker to live within 
convenient distance of the industry in which he is employed. 
The desire for accessibility to the centers of employment is a 
fundamental factor in promoting congestion of population. Now 
accessibility is a question of distance, but it is also one of trans
portation facilities. Where these facilities are ill-planned or 
inadequate the incentive to crowding is increased.' Low wages, 
such as deter the worker from spending any of his earnings in 
carfare, and a long working day which makes him begrudge 
the time spent in transit between his work and his home-these 
are secondary factors. The desire of the worker-and more 
especially the desire of his family-to be near the centers of 
recreation and amusement also count for a great deal. The 
motion picture shows, the lodge rooms, the dance halls, the great 
white way-they all make a natural appeal to the wage-earner 
and his household. The cost of food, moreover, is usually less in 
the downtown sections than in the suburban areas and this is 
especially true of the cheaper qualities which the poorer families 
buy. The forces which tend to the congestion of the inlying 
districts are both economic and psychological ; they are strong 
and difficult to counteract . 

. Mention has been made in an earlier chapter of the fact that 
many large manufacturing plants are nowadays uprooting them
selves from the downtown sections of cities and moving to the 
dwelllnp only. Moat American cltlea have one general code covering the 
whole 6eld. 

"A etudy of the home location• of more than 100,000 people who are 
employed In tho Loop Dlotrlot of Chicago ohowed that leoo than • per eent 
walked to their placeo of employmeDL For thla dlatrlet the transit facllltleo 
are rood. But amon• 29,000 employees of the Stock Y arda Dlatrict It wu 
found that nearly 48 per cent lived within walkiq diatau<"8 of their work 
and thlt~ w•• l•rnly bfl'au~ for n:~any yean the transportation facllitie.. to 
and from thta part of Ohlt'ato were e-xtremely bad. Similar llluatration1 
drawn from othe-r Ia .... cltlee mQ be found In B. M. Brinckerbotr, "The 
Elf<oct of TrauoportatloD Upon tho Dlatrlhutlou of Population Ill Larp 
CltiN" In ,._....,i•ge of IN Tllir-.A ... _..., Co•f- 011 CU. P'-i ... 
(1921), pp. ~69. 
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outskirts ten or a dozen miles away. This is a new development 
and may prove to be a centrifugal influence of great importance. 
It is altogether too early to venture any prediction that the 
urban influx which accompanied the concentration of industry 
will be reversed by this exodus of the factory to the outlying 
areas, although this may conceivably be the case. At any rate 
the game of bide-and-seek which is now being played by labor 
and employment, the one trailing the other wherever it goes, 
affords us a striking example of the great waste in human effort 
which the absence of community planning has involved. It 
ought not to be assumed, moreover, that the housing problem 
will disappear if the wage-earners in large numbers tum their 
steps countrywards. On the contrary it may only be intensified 
if these satellite communities are permitted to grow up with 
the speed of mushrooms, unplanned and unguided. Already 
some of them are leaving the whole housing problem to the 
precarious mercies of the land speculator and the real estate 
promoter. In others the dominant industrial concerns have in
terested themselves in the building of "company houses" or 
in the improvement of transportation to the center of the 
city.• 

Despite these changes in the drift of industry it is altogether 
probable that certain downtown areas of the great cities will 
continue to be overcrowded and. that this congestion will create 
evils which must be curbed by regulative and constructive action 
on the part of the municipal authorities. Overcrowding means 
an abnormally high death rate. Recent investigations have -shown 
that the children who live in crowded tenements are undersized, 
undernourished, and underdeveloped mentally.' Tuberculosis 
is fast becoming, in fact already is, a disease of the crowded 
tenements, a Class disease. This great white plague, which costs 
the United States more than 150,000 deaths per year, presents a 
sociological as well as a medical problem. It has also been 
demonstrated that over-crowding is associated with crime, im
morality, and shiftlessness. It accentuates the bitterness of class 
antagonism. The slum i~ a canker in the social organism. When
ever it has been exorcised one can find an immediate and perma-

1 See alao the chapter on "Industry's Escape from Coogeation" in Graltam 
R. Taylor's Salellito CiU.. (New York, 1915). pp. 91·126. 

• An investigation made by the Scottish Education Department some 
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nent decrease in the death rate, the sickness rate, and the crime 
rate. How great a factor the slum is in promoting industrial 
unrest and social discontent no one can venture to say. There is 
no way of measuring it. But where honest toil purchases nothing 
but squalor, want, and worry there can hardly be anything e~se 
than a resentful temper. 

The city of the tenements is an area into which thousands of 
men, women and children are herded together into small, ill
ventilated rooms, many of them dark and foul, where sunlight 
never shines and where fresh air is a luxury. It is a place of 
fire-traps, cellars full of rubbish, unlighted hallways and dila2i
dated stairs, brokendown plumbing, and roofs that leak. It is 
a place in which all the circumstances which surround childhood, 
youth, manhood and womanhood make for unrighteousness, fi>r 
low standards, and for a sullen citizenship.' New York City 
contains over 120,00"0 tenements, good, bad, and indifferent. 
Nearly four million people live in these structures, more than 
the entire population of the United States when independence 
was declared. In one small portion of Manhattan Island (the 
district south of Fourteenth Street and east of Broadway) there 
nre more than a half-a-million people dwelling in tenements, the 
7eara aao, coverlna nearly 80,000 school children between the aeea of fiN 
and ehrbteen yearo, •••• the following reaulta: 

lles Spare o~upled Average weight Average hei&'ht 
by family (pounds) (lncheo) 

One room ~2.6 46.6 
Tworooma 66.1 48.1 

Boyo Three rooma 60.0 00.0 
Four or more 64.8 51.8 

rooma. 

One room ~1.8 46.8 
Two room• 54.8 47.8 

Glrlo Three room• ~9.4 49.6 
Four or more 00.11 111.6 

roomo. 

s .. the oummary In Carol Aronovlcl, Bowlflg aftd tile B...,;ng Prob'
(Cblearo, 1Y20), p. 12. It 11 not contended, of coune. that overCrowdinc 
la the onb cause of undenlae or underweicht. OvercrowdlDC usually lndl
catee povert7, and poverty compela under-nourishment. 

'"GI't'at cltlea are Uable to become treat danpn In a political een1e; 
becauae the more men are crowdtd In &reoat maasea, the more easllJ they 
~c.'Onte ez.<'ltNI. the more tbfly nre awept &WllJ by words. and the more they 
form wbat mlgbt be called a l't'volutlonary temper." Lord Bryce. TM 
.v ....... of Cffl>al Cltieo pubUahod h1 the National Houaln~ Aaaociat!OD, 
June, 1913, p. IS. Cf. aloo, however, eb-, Vol. I, pp. 146-147. 
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greater number of them under conditions of acute over
crowding. 

The evils of overcrowding require no long narration; but what 
of the remedies? 

In approaching this question of remedies three interests must 
be kept in mind. First, and most important, is the interest 
of the whole community. Its standards of safety, health, and 
morals are at stake. No interest is paramount to this-neither 
that of the landowner, the builder, the houseowner, or the tenant. 
The starting point in housing reform, therefore, is the need for 
protecting a prime and paramount interest. Next comes the 
wellbeing of the occupants, the men, women and children who as 
tenants and lodgers must live in the tenements. They are the 
ones who bear the brunt of the hardship when the public author
ities fail to provide remedial measures. Finally, there is the 
owner. His relation to the property is not one of sentiment but 
of dollars and dimes. He is not in the business of constructing 
and operating tenement houses from motives of civic patriotism 
or in order to solve the problems of other men. He takes the 
cash and lets the credit go. 

As between these three interests the sequence of importance 
ought to be clear. The interests of the community should be 
placed first by a wide margin; those of the occupants second. 
The landlord is entitled to econ!JmiC justice, to a proper return 
on his investment, and to be immune from having his property 
rights impaired except by due process of law. But as a matter · 
of practice this is not the order in which the respective interests 
of public, occupant, and landlord liave usually been placed by 
lawmakers and courts. The landlord has represented the forces 
of intrenched wealth and privileges; he and his allies have often 
managed to make their own claims paramount. All projects of 
housing reform since the days of t}le Gracchi have encountered 
opposition from landowners, builders, house-owners, house-rent
ing agencies, and from those who have house-building materials 
to sell. The tenant, for his part, is frequently neutral or indif
ferent, for although he strongly desires better housing, he knows 
that better housing· means higher rents. There is no great 
likelihood of any substantial improvement in housing conditions, 
therefore, so long as the initiative is left either to landlords or 
tenants. Where improvement has taken place it has been largely 
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due to the activities of social workers, reformers, and public
spirited citizens who are neither owners nor occupants of tene
ment houses. 

Among Socialists and those inclined to socialism there is an 
idea that the best solution of the housing problem may be found 
in direct action on the part of the city authorities. They would 
have the cities erect modern dwellings, maintain them, and rent 
t.hem at moderate rates. Many non-Socialists have also favored 
this policy. Both English and German cities have given it a 
trial on a considerable scale; it has likewise been tried, though 
not so extensively, in nearly all the other European countries.' 
And there is a good deal to be said, of course, for "model" 
dwellings, whether built by the city or under private auspices; 
they are infinitely better as places of abode than the squalid, 
cheerleBB aggregations of brick and mortar in which the masses 
of European workers live. But even when the policy of building 
municipal tenements is pursued on a very large scale, involving 
the expenditure of millions, it doea not make any noticeable 
dent in the situation. London, for example, has been building 
workmen's dwellings for many years and has invested a very 
large sum of money, so large that the London County Council 
has been called "the world's greatest spendthrift," yet fewer than 
one per cent of the London workers are housed today in munic
ipal tencmentjj, It has been figured that the tenements, when 
economically built, cost about $300 per occupant, or from twelve 
to fifteen hundred dollars per family. One can easily figure 
what is would cost, at this rate, to rehouse a city of several 
million people. In New York City tenements and small dwellings 
to the value of a quarter of a billion dollars go up during every 
normal year, all of them erected by private capital. In view of 
the proverbial slowneSB, the admitted inefficiency, and the occa
eional dishonesty of municipal officialdom in America it is difficult 
to see how the large cities can hope to provide adequate and 
satisfactory housing accommodations for their people by the 
eubstitution of public for private construction. 

European experience in this field has demonstrated, more-

'A ,,..at doal of u .. tul Information on thio subJect Is eontalned In tho 
bull•tin entitled G.,,.,._.,., Aid to Bowoo Oto• .... """g..,.;.., of Worn.., p..,,,_ iA ,...,..,;g. Co•-· looued b7 tbo United Sta~ Bu""'u of Labor 
Stotlotiea (No. 1118, Wublurton. 19Ui). 
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over, that practically all schemes of municipal housing result 
in financial loss. The municipal accounts do not always show 
it; on the contrary they sometimes indicate a profit; but this 
is due to a process of account-juggling which no business conc~m 
could indulge in without soon finding itself petitioned into bank
ruptcy:1 No city in any part of Europe can be shown to have 
erected and maintained municipal tenements at an actual prolit 
if orthodox methods of reckoning profit and loss are used; and 
most of those which have gone extensively into rehousing schemes 
are far out of pocket. This is not at all surprising. Buying 
land, building houses, renting them, collecting the rents, and 
keeping the houses in repair-all tliis is a specialized business, 
requiring skill, alertness, and honesty. It cannot be done at 
a profit by men who have neither business ability nor business 
experience. The element of speculation also enters into the 
question, inasmuch as real estate goes up and down in value 
more rapidly than almost any other form of investment. It 
takes a practiced hand to dabble in real estate without mishap. 
European cities have not succeeded in making municipal tene
ments pay their own way, yet they are far better equipped to 
engage in such undertakings than are cities on this side of the 
Atlantic. • It is a foregone conclusion that if American cities 
should enter the field of municipal housing on any extensive scale, 
their losses would be very large; 

Support is lent to this conclusion by the experience of the 
z In London, for example, the value of land acquired as sites for municipal 

tenements has been written down (irreSJ)ective of what was paid for it) 
to what is termed ita '"housing value." The dwellings are then charged eu 
the books with interest on this reduced value which is often Jess than a 
third of the purchase price. See. the 6gu...,. given ill Douglas Knoop, 
M.......,al Trodmg (London, 1912), pp. 12-15. Some portions of the areas 
acquired in connection with London's rehousing schemes proved to be un-
suitable for housing purposes and could pot be sold at any price. See the 
BuJletU. of the United States Bureau of Labor Statistics (above p. 291), 
pp. 296-297. 

• Apart from the higher degree of skill and integrity which one finds in 
moat European cities there are many practical obstacles which would be 
encountered in America. Most American city charters. for example, provide 
that no contract amounting ·to more than '1000 or $:!000 can be awarded 
except under strict rules relating to advertising, competition and so on. 
They provide that almost no official action of any kind may be (aken without 
a public hearing. .Municipal employees, as a rule, may not be discharged 
without a bearing or a trial and the proceedings are often subject to review 
by the courts. 
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United States government during the war emergency of 1917-
1919. In order to provide adequate housing for the workers 
in the shipyards and at the great war industries the national 
government undertook the erection of several thousand workers' 
dwellings.' The work was entrusted to specialists drawn from 
civil life and appointed without regard to their political affilia
tions. City planners and housing experts made the designs and 
I!Upervised the construction. The work was done expeditiously, 
capably, and without any appreciable amount of corruption or 
crookedness. When the war was over the federal authorities 
decided to sell these houses and most of them were sold. ~he 
total proceeds from such sales, however, did not amount to any
thing like what the houses cost. It is true that the construction 
of these houses was carried on under war conditions, when labor 
and supplies were exp~nsive; but so were many private dwellings 
and the latter did not suffer any such ~hrinkage in market value.• 
The government's experiment in housing turned out exactly as 
any student of governmental methods might safely have pre
dicted. Even the capable and honest planners and housing 
nperts could not cope with the handicap of having to do things 
as governments are accustomed to do them. The authori~ies 
saddled the whole enterprise with an enormous overhead; they 
erected the houses extravagantly under contracts made on a cost
plus basis, and ultimately sold them at sacrifice figures. 

Municipal housing and rehousing projects are asserted to 
be for the benefit of the workers, especially the poorly-paid 
workers who Jive in the poorest quarters. It is assumed that 
thPJ~e workers do not want to Jive where and as they are, and 
that they will gratefully allow themselves to be moved into the 
model tenements which the municipality provides. But this 
assumption proves to be unwarranted. The poor, like the well
to-do, resent any dictation as to where they shall live. It is not 
thnt they like squalor and overcrowding as such, but they dis-

' The '\\-ork waa chlefty done throu1h .the Houalnc Divlalon of the United 
Stat"'l Sbl)lpluc Board, the Ordnance Branch ot the War Department, and 
tbe t~nhOO Statea Hou•inr Corporation, 

1 Som• alluwan<-e ahould a lao be madl' for the fat"t that man1 of the houses 
el'tt<.'tt"d for tbe u• of war workers were Det.'eiiR&rily built in location• which 
did not pro\'t to be eaally markt'table under peace--time condltioDB. But even 
thon bouoeo wbloh the U. S. Houalnc Corporation bull& In weU .... tabllebed 
l'ODlDlUDillN were IOid at a aubataDtial lo-. 
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like these conditions less than the loss of their freedom to live 
where they please. When London put through the Bethnal 
Green housing scheme more than thirty years ago nearly 6000 
persons were evacuated from about fifteen acres of slum area. 
But when the new tenements were built and filled with tenants 
it was ·round that these were not the ones who had been displaced 
by the demolition of the old dwellings nor were they of the 
same class. The old tenants of Bethnal Green had drifted 
into other unsanitary and congested districts; the new tenants 
were of a better class, most of them thrifty workers who saw 
a chance to get good houses at low rental. Liverpool found that 
the only way to keep dis-housed families from scattering was to 
provide them with temporary dwellings during the rehousing 
period. Clean up one congested district and the population, 
unless it is held by some such method as the Liverpool plan, 
merely flows into another and accentuates the overcrowding 
there. 

A second suggestion for the improvement of housing conditions 
is that the taxing power of the city should be used to encourage 
the good and to• penalize the bad. The first municipality to 
undertake an experiment along this line was the German city 
of Frankfort-on-the-Main, which made provision for taxing 
vacant land at different rates according to its location, and for 

·taxing buildings at varying rates according to their construction 
or use. Other German cities have to some extent followed the 
same plan, which is commonly known as the Lex Adickes after' 
the Frankfort burgomaster who evolved the general idea. The 
consensus of opinion is that this arrangement has been faiJ:ly 
successful in achieving its main purpose. So far as the United 
States is concerned, however, ·any attempt to tax different types . 
of tenement ·houses at varying rates would encounter legal ob
stacles because the constitution aDd the laws do not permit, in 
most of the states, any classification of land and buildings for 
purposes of taxation.' All forms of real estate must usually be 
taxed at a uniform rate. On the other hand it is sometimes per
missible to grant entire. exemption from taxation, over a certain 
term of years, to designated forms of industrial or residential 
property. Many industrial cities in the United States owe their 
initial progress to the habit of attracting factories by promises 

• See below, p. 453. 



HOUSING AND HOUSING REFORM 295 

of tax exemption, but this plan is easily abused and some of 
the states have placed restrictions upon it. In 1920, because of 
the acute housing shortage, the legislature of New York State 
decided to grant a partial exemption from taxation for a period 
of years all new houses of a certain type built prior to April. 1, 
1923. No such favor was extended, however, to houses already 
constructed. The purpose was to stimulate the construction of 
dwellings at a time when the need for more houses was being 
severely felt. The policy was to some extent euccessful as indi
cated by the number of houses erected in New York City during 
the years 1920-1923. The new dwellings were not model houses 
by any means; most of them merely conformed to the minimum 
regulations. The tax exemptions did not raise the quality or 
equipment of the houses constructed. 

The building of bot~ single and multiple dwellings is, for the 
most part, a speculative industry conducted by real estate 
promoters or operators. The promoter provides as small a por
tion of the essential capital as he can. Then he goes to some 
bank and induces this institution to lend him sixty or even 
seventy per cent of the estimated cost of the land and building, 
taking a mortgage as security .1 All that the promoter owns, 
therefore, is the "equity" in the property, in other words the 
difference between the market value and the amount of the loan. 
When the tenement is finished he sells it as quickly as possible, · 
gets his own money free, and starts another enterprise in the 
same way. If all goes well, if the promoter gets his building 
finished without strikes or other mishaps, if the cost ia not above 
his. estimates, if he sells quickly, and the building stays sold-if 
all these things happen, he gets a good profit. But if any of 
these possibilities go against the promoter be is likely to lose 
all that he has ventured to invest in the enterprise. The rieka 
are great, and being so, the promoter sees no reason why he 
should put into the building or its equipment a single dollar more 
than the letter of the law requires. 

European cities have had considerable experience with the plan 
of lending public funds to building societies or other private 
associations engaged in the construction of workmen's dwellings. 

1 The bankloc Iowa usual~ h the mulmum peftelltqe that 111a7 be 
loaDed b7 banta on ... 1 -te ,...._ The promotee upeota tbla mui
mum and uual~ pta lt. 
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The city acquires the land, sells or leases it to the building 
society, advances money (from its accumulated pension funds 
or sinking funds) to finance the construction, charges a low 
rate of interest, and takes a first lien on the whole property as 
its security.• The municipal authorities impose conditions as 
to the. size and character of the dwellings to be built, as to their 
maintenance, and as to the rents charged. Likewise the city 
reserves the right to purchase any or all of the houses at any 
future time. To what extent this plan can survive the shoek of 
the financial demoralization which has followed the war it is 
not yet possible to say.• In the United States, on the other hand, 
the cities have not followed the plan of lending public funds to 
building societies although there are no serious legal difficulties 
in the way of their doing so. The officials who have the custody 
of municipal sinking funds are usually given reasonable discre
tion as respects the investment of such funds and in any event 
the state legislatures can definitely authorize them to advance 
funds for house-building operations if this action is deemed 
advisable. But it has not been deemed advisable. If a housing 
enterprise is sound, it can always borrow money from savings 
banks, co-operative banks, and other loan agencies. If it is 
not a sound enterprise, the public's money ought to be kept 
out of it. Lending the public credit to industrial and commercial 
projects is not a new thing in America. States and cities, par
ticularly in the western part of the country, learned some costly 
lessons in this field fifty years ago. That is one reason why· 
American municipalities have been· ~hary of housing schenies such 
as have been fathered by the cities of Europe. 

The erection of municipal tenements, the encouragement of 
1 The detailed arraDgements vary from city to city. A full account may be 

found in United States Bun!Bu of LabOr Bullefi• No. 158. on Govet '"'"' 
Aid k> Ho- OtDrMIIg aow1 HotUiftg of W.orTritlg People;,. Foreig" C0t1a1Tiea 
(Washingtoo, 1915). In some cases the foods are furnished by tbe atate 
government and the city merely guarantees the Joan. See also W. H. Daw
aoo, Municipal Lifo and Goo...........,;,. G<nla"'l (London, 1914), pp. 176-
177. 

• In England. at the close of the war. the Lloyd George government set 
out to promote the building Of 500,000 "homes fit for beroes.u Tbe planning, 
building, and leasing of the houses were delegated to tb@ local authorities 
subject to the approval of the Ministry of Health. The cost of building at 
once soared to unprecedented heights and when contracts for about 200.000 
houses had been let the government called a halt. Thereupon the costs 
dropped to about balf wbat they bad been. 
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better construction by means of tax discriminations, and the 
lending of public money to building societies are measures which 
European cities have tried, and to some extent successfully. 
Some progress has also been made, both in America and abroad, 
along the lines of co-partnership housing and the erection of 
dwellings by limited-dividend corporations. Co-operative banks 
have also helped men to build and own their homes. But no 
one of these plans, or all of them put together, would offer any 
reasonable hope of solving the housing problem which now 
exists in the larger cities of the United States. The root of 
this problem is not difficult to find. It is this: The houses 
occupied by the workers in American cities are being built, and 
doubtless will continue to be built by private capital, by specu
lators and promoters. These promoters will continue to build 
flimsy, unsanitary, badly lighted, and badly ventilated structures 
to the extent that the law allows. Being cheaply built, the 
houses will be cheaply rented; where rents are low the people 
will crowd in; and where the people crowd in without restraint 
there will be overcrowding. So the betterment of housing con
ditions must be brought about, if it is to be accomplished at 
all, chiefly by the enactment and enforcement of improved hous
ing laws. What the laws set as the minimum, the builder will 
rep:ard as the maximum, so the minimum must not be set too low. 

This does not mean, however, that housing regulations should 
be drastic in their provisions and ride rough-shod over all that 
stands in their way. If legislatures and city councils yielded 
to the demands made upon them by some of the "better-housing" 
enthusiasts they would hinder rather than help the cause. Hous
ing reform is a slow process; it must make progress cautiously 
in order to avoid setbacks. There are pitfalls in the way of 
a drastic housing law. Some provisions of such legislation may 
constitute, in the eyes of the courts, a deprivation of property 
without due process of law, and therefore may be held uncon
stitutional. A stringent housing code may likewise serve to dis
courage new construction and thus lead to an increase in rentals, 
whereupon tlwre will be a general outcry against the regulations 
and a clt\mor for their repeal. Housing regulations should not 
embody the quixotic seal of social uplifters; their provisions 
should incorporate the seasoned judgment of experts who are 
familiar with the structural, social, legal, and economic pbasee 
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of the housing problem. There is no model housing code which 
may be sa.fely copied word for word. The general lines can be, 
and have been indicated; but the detailed provisions must be 
drafted to fit local conditions whatever they are.1 

A .comprehensive housing code should deal with (a) the 
structure, (b) the equipment and (c) the occupancy of dwellings. 
It should determine, in the first place, what proportion of a 
building-lot must be left free for light and air. In the regula
tions of most large cities this proportion ranges from one-quarter 
to one-third of the whole area.' It should also fix the maximum 
heights of buildings unless this has largely been done by a zoning 
law. A common provision is that no house occupied for dwell
ing purposes shall be higher than the width of the street which 
it faces unless it is set back a distance equal to the excess of 
its height. Reservations of space for rear yards are also re
quired in most cities. The building regulations usually cover 
such structural questions as strength of foundations and walls, 
cut-offs between cellars and ground floors, construction of chim
neys, the prohibition of windowless rooms (except small closets), 
the location and lighting of stairs and hallways, and the provision 
of fire-escapes, so that these matters do not need to be incor
porated in a separate code of housing ~egulations. The aim 
underlying all structural provisions should be to ensure the 
greatest amount of safety and convenience without unduly in
creasing the expense. 

The housing code should also fix the minimum size of 1111 
rooms used for general dwelling. purposes (a. common· figure i~ 

ninety feet of floor area) and it should require at least. one 
window in every such room, the window area to be at least one
seventh of the floor area. ·I£ should establish the minimum height 
of the ceilings and should provide for the proper lighting of hall." 
ways in all multiple dwellings. · Minimum requirements should 
be established as to water supply, sewer connections and 
sanitary appliances, ·including such things as traps, vents and 
piping. Here, again, the regulations may easily go too far, espe
cially in fixing the minimum requirements which must be met 

~,Lawrence Veiller's Model Bowing LOIID (new edition, New York, 1920), 
is worth mention. Ma.ny cities have followed its general lines during the 
past ten years. 

• In the case of corner lots the proportion is considerably less. 
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in the renovation or remodeling of old buildings. The owner 
who undertakes to modernize part of the sanitary equipment 
in an old tenement often finds that he must do a lot of extra 
tearing out in order to satisfy these requirements, so he refrains 
from doing anything at all. The strictness of the plumbing 
regulations in many cities have actually retarded the moderniz-

• ing of sanitary equipment. Some of them are framed as though 
their sole purpose were to provide needless work for highly paid 
workmen. The old notion that people are liable to contract 
typhoid fever or some other disease by inhaling sewer gas through 
defective plumbing has long since been exploded. Yet there 
are some cities which still compel house-builders to incur heavy 
expense in providing various traps and contraptions as a precau
tion against the spread of disease. And the irony of it all is that 
these same cities sometimes allow milk to be sold without strict: 
inspection and empty their sewage into a neighboring waterway. 

No matter how admirable the housing requirements may be in The p..,. 

ff · t t d · t th ·u f ·1 f th · ventlon of matters a ectmg s rue ure an equtpmen ey WI a1 o e1r Overcrowd· 

full purpose if the tenements are allowed to harbor too many lr:'n!::.ente. 
occupants. Provisions relating to maximum occupancy are easy 
to frame and hard to enforce. The usual standard in the United 
States is 400 cubic feet of air for each adult and half that 
amount for each child under twelve years of age. Some arbitrary 

· minimum of this sort seems essential although a moment's reflec
tion will convince anyone that the quality of the air is quite 
as important as the quantity of it. Four hundred cubic feet of 
air space in a room that has large windows fronting a wide 
street is quite a different thing from the same cubic area in a 
dark corner looking out into an air shaft. Congestion is a 
relative term. Healthy people can work and sleep in a very 
small space if it is adequately ventilated, while frail or under
nourished individuals would find the same amount of space, 
with poorer ventilation, disastrous to their physical well-being. 
The air-space standard is obviously defective, but nothing better 
has yet been found. 

Room-overcrowding in tenement houses is due in part to the The Lodcu 
siae of the families who occupy them, but it is also due to the Problem. 
practire of taking lodgers. Where the family earnings are small, 
and the rent high, there is a strong temptation to sacrifice per-
sonal comfort and convenience for the money that one or more 
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lodgers will pay. It is the easiest and surest way of augmenting 
the family income. The taking of lodgers is a well-nigh universal 
practice in tenement bouse areas and especially among the 
foreign-born elements of the population. Motives of racial 
solid!lrity ·as well as of mutual advantage have given it wide 
vogue. But it means that the family quarters, already scant, 
must be further congested to a point where there is no privacy 
or comfort for anyone. Occasionally it bas been found that 
two lodgers are taken for the same room, one sleeping in it by 
night and the other by day. 

By reason of this "lodger evil" the enforcement of the air
space rule becomes virtually impossible. Inspectors can en
force the rules relating to the structure and sanitary equipment 
of tenement houses, provided they are diligent and honest; but 
the provisions relating to maximum occupancy can be violated 
in ways which defy detection. There is no certain way of find
ing out how many lodgers are being housed in a tenement except 
by raiding it in the night hours.1 This, however, is a method 
which public opinion in the United States would hardly be 
willing to tolerate and it is not now used in any large city. The 

J. Nearly a quarter of a ceutury ago the Health Department of New York 
City did adopt this plan. The following description of it is given by Mr. 
Lawrence Veiller in bio pamphlet on Room 0v0f'Ct'01Dd41lfl GAd llul Lodger 
FJW (New York, 1913). "Policemen in squads of two were sent out to 
make night inspections in those tenements in which the Board of Health 
expected that room overcrowding would prevail. This waa chiefly in the 
Italian and Russian Polish colonies. Each night the officers started on their 
work about eleven o'clock and worked until three in the morniDIJ.. Enteri!ll' 
a tenement house they would quietly ascend the stairs and knock at the 
door of an individual apartment. After a long delay, some Bleepy. voice 
would call out in Italian "What was wanted?" to which the answer would 
beJ •'To open the door that th&y were the police!' After a long delay the 
door would be opened and admittance gained ; all that generally would ·bE 
discovered would be a very sleepy I talhm family in various stages of undresS: 
holding a lighted candle or lamp, and grumbling at being disturbed in theil 
alumbers. The officers would then carefully search through the rooms, and 
as a rule would find no one there but the members of the family. They 
would then descend to another apartment, and the same process would be 
repeated throughout the bouse. 

To the observer who happened to be passing through the street at that 
time, an interesting' spec.tacle was presented. His curiosity, I am sore, must 
have been very much piqued; be must have wondered what that stream of 
men was going up and down on the outside fire-escapes ; for the "'simple 
Italian peasant" in his childlike innocence had seen to it that all lodgers 
and boarders went out by the windows and down the fire-escapes on the 
front of the building, while the officers of the law were making their in~ 
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more common plan is to require that no part of a tenement houae 
shall be uaed as a "lodging bouse" without a license from the 
city authorities. But this also avails little without frequent 
inspection and inspections are so rarely made that the license 
requirement can be disregarded with impunity. It bas been 
suggested that an effective plan would be to bold the landlord 
rather than the tenant responsible for violations of the rules juat 
as we now hold him accountable when be knowingly allows his 
premises to be used for other illegal purposes. Very few tena!J.ts 
keep lodgers without the janitor's knowing it, and the janitor is 
the landlord 'a agent.' 

In most cities of the United States the responsibility for en
forcing the housing regulations has rarely been concentrated in 
the hands of any single officer or department. The fire depart
ment usually enforces some of the fire prevention rules. TbOSl' 
relating to the structure of tenements are commonly left for 
enforcement to the building department. The regulations as to 
equipment and proper sanitation, on the other hand, are often 
committed to the care of the health authorities; while various 
matters requiring periodic inspection (such as the lighting of 
hallways, the cleaning of cellars, and the disposal of garbage) 
may be turned over to the police for their attention. This 
division of authority is unfortunate. It encourages a lax enforce
ment of the laws; it results in frequent conflicts of jurisdiction, 
and facilitstes the practice of shifting responsibility from one 
official to another. Yet it is not easy, as a practical matter, to 
secure a complete unity of housing administration. The housing 
problem is partly a structural problem, partly a health problem, 

opo<tlooo, not tn rotuMI untU the7 bad departed, wbea tbe coloay of lodlen 
r..turoed to their 1lumbPn. So ftne an art did thla become lD later yean 
that the lodlforl learned uto do the triek" without pttina ol the fir&oe~C&pee 
at all." 

'Ia G•rmau dtle1 the lodpr problem Ia ru.dlb' taken care of by the ayao 
t<>m ol police rerlotratloa (Eift-Jioid-.. ). E•oey bead ol a 
bouiJII'bold molt reai•ter at the DMI'elt pollee atatlon aU penona (whether 
mf'm~r. of bla own famllJ, rueetll or lodpn), boUBed in the rooma under 
bla rootrol, '\\~b('llf'Vt"r the numbl'r es:l"Pt'da the number accredited to the 
proml101 b7 tbo air-ope" rorulatloao, tbe poll<'e lntonelle. No lnopectlo11 
Ia aM'dtld. The Tt.olaton of the law automati<"&llJ convict themselvea. Eva
elan b7 D.f'CII<"t to re•l•tn .ometllll8 occurs ; but lt ill not eommon. becaue 
.:aoner 01' later web omtulou bec!ome tuown to the pollee thi'OUI'b other 
ohann•lo, b7 lolonnatlon fr<>m tho looal pootmu or fr<>m jealoua Jleiithbon, 
for uamplo, and AD UOOJipl&ey punlabmollt folio-
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partly a social problem, and partly a problem of keeping law and 
good order. A health inspector is obviously not the proper 
person to pass upon structural plans or to determine whether 
walls and crossbeams are of adequate strength. Nor is he the 
one t!l judge the adequacy of fire-escapes. A building inspector, 
on the other hand, is hardly the one to deal with matters affect
ing the hygiene and health of the people who occupy the premises. 
Neither building inspectors nor health inspectors, moreover, can 
keep a sharp enough eye on the moral standards of the tenement. 
The police are the only ones who can do that. 

So far as large cities are concerned, the experience of New 
York is worth study. Since 1901 all matters relating to the 
structure, equipment, and occupancy of ·buildings containing 
more than two families living independently of each other have 
been entrusted to a separate Tenement House Department. The 
head of this department is appointed by the mayor, but appoints 
his own first and second deputy commissioners. These officials 
have a staff of nearly five hundred subordinates including in
spectors, clerks, and investigators, most of whom are chosen 
under civil service regulations. 

The New York department is divided into four bureaus, known 
as the executive bureau, the new buildings, bureau, the old build
ings bureau or bureau of inspection, and the bureau of records. 
The executive bureau receives all complaints, handles all en
quiries, and enforces the law whenever violations are reported 
to it by the other bureaus. The new buildings bureau has charge 
of all permits for the erection ·~f new tenements. Plans and 
specifications must go before it for approval. The work is. in
spected by the bureau's officials from time to time as the building 
goes up. When completed'it·cannot be occupied until a certificate 
as to sanitary equipment and all other requirements has been· 
issued by the bureau after a final inspection. The old buildings 
bureau has charge of all matters relating to those tenements 
which were constructed before the law of 1901 went into force. 
The inspectors of this bureau make periodic house-to-house 
visits of inspection to. see that the requirements of the law are 
respected. The bureau of records gathers and arranges all the 
department's data. It receives from the health department 
notice of all contagious diseases in tenements and transmits 
those to the building bureaus for investigation if the cause seems 
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related io defective housing conditions. The bureau of 
records is a center for 10ccurate information on every branch of 
the department's work. It has a complete record of every tene· 
ment in the city, its history, ownership, equipment, and occu· 
pancy. 

In cities of a half-million or more, particularly in those which 
have at least 25,000 tenement houses within their limits, the 
example of New York might well be followed. The results there 
have been, in spite of great obstacles, remarkably good. But 
in smaJler cities no such elaborate organization is practicable 
or necessary. Nevertheless concentration of responsibility is 
necessary if good results are to be had, and this can be achieved 
by creating a separate housing bureau within the jurisdiction of 
either the buildings or the health department. For various 
reasons the health depattment is likely to prove the better place 
for such a bureau. The problem of decent housing is predomi· 
nantly a problem of public health. 
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1920), to the HOUBing Prcgram, issued by the Chamber of Commerce of 
the United States (Washington, 1921); and to the pamphlet on HOUBing 
Reform in New York, issued by the Charity Organiaation Society. The 
proceedings of the National Housing Aesociation published annually sinoe 
1911 under the title HOUBing Problems in America contain many construc
tive propoaals. 

The United States Bureau of the Census issued in 1922 a bulletin on 
Dwellings and Families, based on the figures of the Fourt.eenth CeDBUS. 
In 1915 the United States Bureau of Lsbor Statistics published a report. on 
Govemment Aid to Home Owhing and HOUBing of Working People in 
Foreign Countriea (Bulletin No. 158). A good report. on The HOUBing 
Problem in Germany waa issued by the Britiah Ministry of Health in 1919. 
Statistics relating to public housing operations in Great Britain may be 
conveniently found in the Municipal Year Book of the United Kingdom 
(publiahed annually). 

The subject of industrial housing received much attention during the 
war. Various aspects of this subject are discussed in W. E. Grohen, 
Modem Industrial HOUBing (2d edition, New York, 1918); Morris Knowles, 
Industrial HOUBing (New York, 1920), and the Report of the United 
Statu HOWling Corporation (2 vols., Washington, 1920). 

Two useful periodicals devote their chief attention to housing problems 
and remedies: HOUBing Betterment, published quarterly in New York 
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by the National Houaing A80ociation, and Howring, issued semi-monthly 
1ince July, 1919, by the Holllling Department of the Britiah Ministry of 
Health. Articles in thia field likewise appear from time to time in the 
National Municipal Review, the Survey, and in the various town .. planning 
periodieals. See also the references at the cloae of Chapters XXVI and 
XXXV. 
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CHAPTER XXXVII 

POOR RELIEF AND SOCIAL AMELIORATION 

Poverty is one of the problems which seems to grow more acute 
as civilization advances. So long as society was organized on a 
tribal basis, with property held in common, there could be no 
paupers. So long as society remained in the agricultural stage 
there could not be many except in years of famine or pestilence, 
for everyone lived close to the sources of food and shelter. "He 
that tiileth the land shall have plenty of bread.",. It is the 
growth of cities that has placed large numbers of people in posi
tions of dependency upon others. And this notwithstanding the 
fact that the growth of cities has greatly increased the productive 
power of the people. There is plenty of food, clothing, and 
shelter in the world for the satisfaction of human needs; but in 
the rigor of competition it has become unevenly distributed. It 
is in the city that economic competition assumes its severest 
form and it is there that the rule of "devil take the hindmost" 
obtains full play. The amelioration of poverty is largely an 
urban problem. • . 

The amount of poverty in the cities of the Old World is diffi
cult to estimate because so much depends upon what ~ne takeS 
as the normal standard of living. Normal standards differ from 
country to country, and even from city to city. In the cities 
of Great Britain it is estiinated that from one-fifth to one
fourth of the people are not able, out of their present earnings, 

• Proverbs, XXVIII, 19. 
• The terms poverty, pauperism, and dependeney are often vaguely and 

loosely used, but eaeh has its own definite meaning. People whose own 
efforts do not enable them to maintain a normal standard of living are iD 
~ertv. Not all who are called poor, therefore, are in poverty bot only 
those who are so poor that their health and physical efficiency are impaired 
by lack of earning power. P~ is the term applied to one wbo Is a 
chronic recipient of aid from public or private sources. By some it is 
reetricted to recipients of public charity only. The term ~ is used 
to cover the status of all those who are supported otherwise than by their 
own earnings,-aged parents supported by their children, for eDIIlple. 
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to maintain themselves in a state of good health and physical 
efficiency.' This is a higher proportion than exists in the cities 
of France, and it is much higher than that of the German in
dustrial cities before the war. The extraordinary rise in prices 
which has taken place throughout Europe during the past few 
years, has rendered all the older statistics of poverty obsolete; 
it is impossible to tell, at the present moment, how great the in
crease due to the war has been. Nor are there any dependable 
figures showing the extent of poverty in the cities of the United 
States. Various house-to-house investigations have been made 
by charitable organizations in individual cities, and statistics 
have also been gathered under public auspices, but these figures 
cover only a small fraction of the ground. The federal census 
enumerates those persons who are sided by charitable institu
tions of one sort or s.nother; but this does not afford much 
clue to the extent of poverty in generaJ.I Estimates of persons 
in poverty run from five to twenty per cent of the whole Ameri
can population, being highest in the large industrial communities. 
It would probably be safe to say that ten persons out of every 
hundred in the United States are partly or wholly dependent 
upon private or public aid. Probably as many more are on the 
verge of poverty, but continue to struggle along without assistance 
from others. Hence it is no hyperbole to speak, as social
workers do, of the "submerged tenth." 

The causes of poverty are numerous and complicated, but 
they can all be grouped into two general classes: First, those 
which are trareable to the individual, and second, those which 
are. attributable to the environment in which he lives. These 
we mny distinguish by calling them subjective or individual, and 
objective or social causes. Both sets of causes are usually 
operative in the same case, although to unequal degrees. Among 
the subjective or individual classes of poverty the most common 
are illness, accidents, old age, degeneracy, bereavement, intem
perance, shiftlessness, and ignorance. 1 Illness is probably the 

'J. L. GUllo, P...n•""" D~ (New York, 1921), p. SO. 
• 'l'be C"'n•u• of 1\r~ Uated Dl'arlJ a million penona iQ eharltable lnatit\1-

tlona. of whom about one hundred thoui&D.d were paupers lD public a.Ima
bonltM. 

• TbMe ar&. of t'Oune_ m.&DJ other C!'Ontributlnc causee auch u the necleet 
and d-rtlou or wl"" b7 buabauda, or tbe depraved brii>IIDI-up of eblldreu 
b7 tbelr po.reuto. 
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most important cause. The figures compiled by poor-relief 
organizations show that it is the immediate reason for at least 
one-third of all the applications which come to them for assist
ance, and is a contributing factor in the case of many more.1 

Illness is not only a cause of poverty but to some extent an effect 
as well. Poverty leads to undernourishment and illness; illness 
accentuates poverty by increasing the family expenses, or by 
decreasing the family income, or by doing both. Accidents, 
which result in either temporary or permanent incapacity to do 
full work, have also been an important cause of poverty in the 
past, but they are no longer so to the same extent in view of the 
provision now made by many countries for industrial accident 
insurance.3 

Old age comes in due course to all, and there are many thou
sands who make no provision for its coming. This class in
cludes many who have worked hard all their lives, have reared 
families, and have been useful citizens, but have been either 
unable or unwilling to save. In England, France and Germany 
provision is made for them by means of old age pension systems. 
The pensions are nation-wide, but much of the administrative 
detail is handled by the city authorities. The German system 
was inaugurated on a contributory basis-the worker, the em
ployer and the public treasury each paying a share. In Eng
land the public treasury pays .it all.' Bereavement, particularly 
the loss by death of the family's main support, has been a fre
quent cause of poverty among women and children. To some 
extent this has been alleviated· by the practice of gi'\'ing pen~ 
sions to widows with children,· and by the increasing e~nt 
to which men who have dependents are now securing life in
surance, from private companies.• 

Degeneracy, which is also an important cause of poverty, may" 
be defined as inherited physical, mental, or moral weakness. 
Feeble-minded parents often transmit this defect to their chil

' Improvements in public health measures during the past fifty years have 
done much to reduce poverty throughout the world. 

1 D. H. Van Doreo, Workmen.'• Competa~ation and IRBUnMOS (New York. 
1918). 

• The German system is described in W. H. Dowson, Bocial lnnmat1C6 itt 
Germa!ltl (London, 19l3), the English plan In F. W. Lewis, Slatol,...ronce 
(New York, 19011), 

41 Information may be found in the publications of the United States 
Children's Bureau, especially the Dependent 8eriea. 
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dren, who start life with a handicap which they are not usually 
able to overcome. It has been estimated that nearly one-half of 
all the inmates of public institutions are below the normal stand
ard of mentality. Many years ago a careful study \Vas made of 
a certain family-the Jukes-through seven generations. Among 
seven hundred persons in this family, beginning with degenerate 
great-grandparents, no fewer than two hundred became at some 
time or other recipients of public poor-relief. Incidentally, it 
may be mentioned that they also contributed far more than 
their due proportion to the prisons and insane asylums.• 

Then, again, some mentally and morally sound persons are 
born with physical handicaps or acquire these handicaps early 
in life; such, for instance, are the deaf-mutes, the blind, and the 
crippled. They are the ones whom we most commonly meet 
on the public streets begging or selling trinkets, or playing 
some musical instrument as an excuse for what is really begging. 
Intemperance, too, has figured largely among the causes of 
poverty during many centuries, and in the cities of Great Britain 
it is still a factor of large importance.• Shiftlessness, iworance, 
bad habits and vice are all causes of varying importance, but in 
the main they are only immediate causes; the underlying causes 
are to be found in some mental, moral, or physical defect of the 
individual, or they arise from a poor environment. Shiftless
ness seems to run in families, one generation after another; 
but it is also due in many instances to undernourishment or to 
disease.• 

The social or objective causes of poverty, in other words 
those due to the environment, are also numerous. Unemploy
ment is one of them, and although there is always a sprinkling 
of unemployables among the unemployed, the spread of unem
ployment is usually due to circumstances which the individual 
workers cannot control. It is the outcome of serious imperfec
tions in our industrial organization. Some trades are seaeonal 
in character, affording much employment at one period of the 

's .. R. L. Durdalo, Tlo Juke• (New York, 1877), especially the table on 
p. 27. Tblo otucly hu been oupplemented by Eotabrook'a Tk Ju'- ;, 1915, 
publlobocl by the Carne(le Institution of Waohlnrtoll. 

1 AmODI lt'WD tbou~~t.nd eaaee loveetigated. in the United Statea thin:, 
yearw RRO, about ftftHn per cent owed their poverty to lntemperauee. Amoe 
G. Waruor, ..t- Cloriliea (Sd edition, New York, 1919), p. 116. 

• Some diiH.MII aucb u bookworm er malaria ant r.pouible for what 
appear~ to ha lllherltecl lulDeoa. 
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year and very little at others. Industrial disturbances, more
over, are caused by war or rumors of war, or by changes in the 
methods of industry involving the introduction of new machin
ery, changes in fashion, changes in tariff schedules, temporary 
overproduction, or bad planning on the part of employers. Any or 
all of these things may throw industries out of adjustment for a 
time and cause unemployment. More poverty is due to unemploy
ment than to any other environmental cause. If unemployment 
could be eliminated, a substantial fraction of the existing poverty 
would disappear. 

The underpayment of labor, particularly the underpayment 
of women and children in industry, also contributes to the ex
tension of poverty. Underpayment means that the workers and 
their families are unable to maintain their normal strength; they 
are unable to save anything for use in case of sickness or old 
age, and hence have to fall back upon the agencies of private or 
public assistance whenever misfortune comes. It is a common 
belief that wages depend largely upon individual ability ·and 
that only the incompetent are underpaid. The fact is, however, 
that with the great mass of low-paid labor the productivity of 
the individual worker has little relation to the rate. If labor is 
abundant, tbe minimum wage will usually be low, unless it is 
fixed by law or by the action of labor organizations, and this 
irrespective of what the individual wage-earner produces. The 
lower the grade of labor the more immobile it is, the harder to 
move from one locality to another, or from one vocation to 
another. It is upon this class, t~erefore, that the brunt of the 
burden falls whenever the labor market becomes overstocke(j. 

Unsanitary conditions of living, bad housing, and over-crowd
ing are causes of JilOVerty.....:.they are social causes because society 
creates such conditions and permits them to continue. Un
sanitary conditions lead to illness, and illness results in unem
ployment. But they are also, in a sense, the effects of poverty; 
they are conditions of life to which, under our present social 
and economic organization the poor are compelled to submit 
by reason of their poverty.' For this reason, too, all municipal 

'Poverty courses in a circle. Ita e1fects, paradoxical though this pro
position may sound, are often its causes. Poverty makes the worker less 
efficient i lower efficiency keeps him poor. Ignorance and immorality are 
the results of poverty as well as its causes. We say that bad housing and 
defective sanitation are causes of poverty in that they lower both the pbysi~ 
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misgovernment and corruption is a contributing cause of poverty. 
Waste and peculation of the public funds, inefficiency in public 
office, high taxes, extravagant borrowing,-they all come with 
redoubled weight upon the poor. It is a rule with few excep
tions that the actual burden which is represented by the high 
cost of government falls most heavily on the shoulders of those 
who are least able to bear it.' 

Defective educational systems have been productive of more 
poverty than people realize. Poverty flourishes wherever the 
percentage of illiterates is high. Compulsory public education 
is one of the greatest measures for the prevention of pove~y 
that the world has ever devised. While the system of public 
education in the United States is exceedingly efficient on the 
whole, it is nevertheless true that many thousands of children 
are growing up without enough education to ensure them 
a fair chance of success in life. Undue attention to the so
termed cultural studies and inadequate attention to vocational 
education have also contributed to the increase of poverty. The 
first duty of an educational system is to impart creative capacity. 

Some would include a too-lenient immigration policy among 
the causes of poverty in America. Until recent years aliens 
were permitted to come in almost unrestricted numbers; they 
concentrated, for the most part, in large cities; they contributed 
to overcrowding and by their competition for labor forced down 
the level of wages in unskilled employments. Large numbers 
of immigrants, attracted by high wages when industrial condi
tions were brisk, have found themselves without resources when 
depression came and have become dependent upon the sources 
of public or private relief. 

Tho early literature of every race contains many references 
to poverty and to the duty of ameliorating it. For many cen
turies poverty was looked upon as the result of sin, unworthiness, 
and human perversity,- the outcome of purely individual causes 
whirh were likely to be operative so long as human nature re
mained unchanged. It was taken for granted that the poor 

<al and moral atan>lua of the people, but It II Just ao rorrert to 11111 that 
p:.vuty compc.o1a men, women, and eblldreo to live where tbe bo\l.llna llDd 
aa.nltary condltlun• are bad. It Ia ftlJ difficult to put the cauaea and el'ect. 
of PQVt'!rl)' In M'QUt"Dt'G. 

'R..,.ort of t•o .IIGHockHtr. COMMioio• o• th Coot of LWlrtg (1910), 
p. 2:.'7. 
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would be with us always; that poverty could not be prevented 
by any action on the part of society, and hence that the only 
thing to do was to punish the shiftless while succoring those whose 
predicament seemed due to misfortune. The mea.."'lreS for the 
care of the poor taken by the governments of various European 
cities· and by many American communities until comparatively 
modem times were based upon this attitude. Those who could 
work, and would not, were branded as vagrants and put in jaiL 
They were flogged, set in the stocks or pillory, dragged through 
the streets at the tail of a cart, or ducked in a neighboring 
pond.1 Those, on the other hand, who owed their plight to 
sickness, accident, or old age were taken into hospitals, in
firmaries, almshouses, or workhouses. The- people were every
where encouraged to give alms to the poor, but the prevention 
of poverty by organized social action received little or no 
attention! 

The public attitude, especially the attitude of the more en
lightened part of the public, has now changed or is changing. 
From a careful study of the problem in all its phases the con
clusion is now being reached that poverty is no more an essential 
concomitant of civilized life than were piracy, slavery, bubonic 
plague, or universal drunkenness in ye~ now long gone by. 
Poverty can be eradicated as these things have been, although 
not by any means so easily. The individual causes of poverty, 
of course, will always be at work. Old age will continue to 
come upon mankind, and no race of mortals can hope to get 
rid of sickness and accidents ent~ly. But society can "at least· 
bring it about that old age, illness, accident, unemploym~nt, 
ignorance, and misgovernment no longer bring inevitable poverty 
in their train. Attentim1 is now being given, therefore, to 
measures of prevention; and mere almsgiving has come to be 
recognized as a palliative, not a remedy. Even as a makeshift 
the giving of charity has its defects. The habit of indiseriminate 
benevolence encourages pauperism. It weakens the incentive to 
self-support and deadens the self-respect of the recipient. Save in 

2 See, for example, the fmnous ''Act for the Punishment of Rogues., Vap,w 
bonds and Sturdy Beggars" passed by the English Parliament in the reigD 
of Elizabeth (39-40 Elizabeth, Chap. IV), printed in G. W. Prothero, 
Btat.,tu atad Con•titufiOtiGl Docutnttt~f• (Oxford. 1894), pp. 100-102. 

1 "Thou gavest bread to the hu.n.gry, but better were it that ncme b~ 
and thou hadst none to give him.'' Saint A wgu.difte. 
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cases of extreme distress the bestowal of what we call poor relief 
does about as much harm as good. Almsgiving will no more elim
inate poverty than medicine will eradicate disease. But since 
neither disease nor poverty can be extirpated in a single genera
tion it becomes necessary to continue the work of alleviation 
both as regards the sick and the poor. 

Public provision for the care of the poor takes one or another 
of two forms, known respectively as indoor and outdoor relief. 
By indoor relief is mtant the care of the poor in institutions main
tained by the state, county or city. There was a time when 
paupers of all types were herded together into the same poor
house, but it is now the policy to provide, so far as practicable, 
different public institutions for the sick, the mentally defective, 
the aged, and the young. Hence, in many cities, both European 
and American, there are hospitals for chronic cases, institutions 
for the feeble-minded; homes for the aged, parental schools for 
the care of orphans, and schools for the blind. In Europe such 
eleemosynary establishments have been well managed, on the 
whole, but in the United States the administration of these 
institutions has left much to be desired. Politicians and inco!Jl
petents have often been placed in charge of them by the city or 
the state, inferior food and other supplies have been bought at 
high prices from friends of the superintendent or other head of 
the institution; untrained attendants have made life miserable 
for the inmates. In no field of administration has the average 
American city made a less praiseworthy record than in this. The 
city home, or city farm, or city house of refus-call it what Y.OU 

ml)y-is usually the most depressing spot in the community. 
During the last twenty years there has been a noticeable im
provement in the administration of municipal almshouses, but 
conditions are still a long way from what they ought to be. 
Much of the trouble is due to the sinister influence of patronage 
and the spoils system upon the administration of public 
charity. 

Outdoor relief is the term applied to the other method of 
alleviating poverty. By outdoor relief is meant the giving of 
assistance to the poor in their own homes, either in the form 
of food ana fuel or in the form of regular allowances from the 
public treasury. The great English Poor Law of Elisabeth's 
reign 11601) was based upon this idea of giving each pauper 
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a weekly grant from the poor funds which, in turn, were raised 
by taxation. But the abuses of this plan became so great that 
the law was ultimately repealed. During recent years the English 
government has been endeavoring to cope with the problem by a 
scheme of social insurance. In the cities of the United States 
the giving of outdoor relief, under the supervision of officials 
commonly known as overseers of the poor, has long been an 
established practice and still continues to be. Some of the 
larger cities, however, have virtually abandoned the giving of 
outdoor relief from the municipal treasury, having found the 
system impossible to protect against abuse. Even where the 
practice has not been discontinued it is the tendency to depend 
upon private organizations for most of the outdoor relief, the 
city authorities taking care of the chronic and hopeless cases 
only. These private organizations are often connected with the 
churches; but sometimes they are entirely non-sectarian, made 
up of generous men and women who give their time and money 
to the work of alleviating poverty. The latter appear to be 
making the largest use of modern methods. A private charitable 
organization may receive a subsidy from the public treasury, or 
its income may be derived from legacies, endowments, and volun
tary contributions. 

Private outdoor relief has often led to· indiscriminate alms
giving, thus lending encourager;nent to wastefulness and impos
ture. People who ought to be earning an honest living have ap
plied to various organizations for help and have obtained it from 
eeveral of them. A person who is· deserving of assistance; on the 
other hand, has found difficulty in aiscovering the right organiza
tion, the one which is most likely to be interested in him. 'In 
every large city there is, as -a rule, some private charitable organ-. 
ization able and willing to take care of any urgent case that may 
arise, but so long as all do their '\YOrk independently the burden 
is very unequally distributed. To make the work more effective 
and to prevent overlapping of effort, central bodies known as 
Charity Organization Societies, or Associated Charities, or United 
Charities, or Family Welfare Societies have been formed in many 
of the larger American· communities.' One of their functions is 
to serve as a clearing house of information concerning all appli-

1 Frank D. Watson, Tke C1Jarit11 Orga.ni.zation Movemenl in lhfl United 
State• (New York, 1922). 
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cants for assistance. This is ordinarily done through a. regis
tration bureau, confidential exchange, or social service 
exchange. 

Among the cities of Europe and America there is a great 
variation in the administrative machinery by which the public 
distribution of poor relief is handled. In France each large 
municipality maintains a bureau de bwnfai&ance, which consists 
of the mayor, two members of the city council, and four citizens 
appointed by the prefect. Funds for the use of this bureau are 
provided from the proceeds of certain taxes. In every German 
city there is an Armen-Depu.tation, or poor relief commission, 
made up of officials and citizens named by the burgomaster. 
As will be explained presently, an elaborate system of public 
relief is maintained under the supervision of this body. The 
English plan of poor ~elief administration is difficult to explain 
in a few sentences. Poor relief is not one of the functions of 
the regular borough authorities. The country is divided into 
poor law unions or districts in each of which there is an 
elective board of guardians. These guardians have power to 
levy a tax, or "rate" as it is called, on all assessable property 
within their district or union.' The work of the guardians is 
performed under the supervision of the Ministry of Health. 

In the United States there is no uniform plan of local poor
relief administration. In many of the smaller communities (par
ticularly in the Eastern and Middle States), and in some of the 
larger ones as well, there is an elective or appointive board, 
frequently known as the board of overseers of the poor, or the 
b011rd of public welfare. Members of these hoards are usually 
unpaid. In many other cities, especially in the West and South, 
the department of poor relief or charities has a single commis
sioner at ita head. The drift seems to be in favor of this latter 
plan, particularly in the large cities where the annual expendi
tures for poor relief have now reached a formidable sum. In 
tl1~so cities the task of disbursing the funds in a humane hut 
economical way calls for the exercise of great skill and tact
fulness. 

• Tho "ov•ro .. ,. of tho poor'' In England have nothlnr to do with tho 
aetual adruluiatration of rellll'f. They merely &88e811 propertJ for the levyiq 
of the rate whi~h the auo.rdlana determine.. Tbe nomenclature of Encllsh 
poor n"liflf admlnlatration ll tbue ''"IT ronfuainc to c:wn.idf!'rs. Seoe .J. J. 
Clorko, &oriel .44...,.illnlliott, l""ltodint/ 1M Poor La ... (London, 1922). 
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The intelligent philanthropist of today is more concerned with 
the prevention than with the relief of poverty, and rightly so, 
for various measures of prevention have been shown to be prac
ticable. The experience of some European cities, notably those 
of Germany before the war, indicates that by means of social 
insurance and other positive agencies of social amelioration a 
substantial proportion of the existing poverty can be eradicated. 
These preventive measures are of too great importance to be 
passed over with a mere mention. A few of them have already 
been adopted in the United States; others are very likely to 
be adopted in the course of time. 

It has been mentioned that sickness, accident, old age, and 
unemployment are among the chief causes of poverty. These 
things cannot themselves be altogether prevented, but their effects 
can be guarded against. Sickness and accident can be covered 
by insurance and in various countries this is now being done 
on a comprehensive scale. Workmen's compensation laws in 
many of the states now virtually compel employers to make pro
vision for the support of their workers in case of accident. 
Although the municipal authorities do not, as a rule, have any
thing to do with the administration of these measures the sub
ject comes so close to the work of the local poor-relief authorities 
that it merits a few words of explanation. · 

For centuries, in all countri~s, the law treated contracts of 
employment as purely personal agreements between the em
ployer and his workers, agreements in which the public had no· 
direct interest. Consequently an employer was not li&.ble to 
pay compensation to an injured workman unless the employ:er 
himself could be shown to have been positively at fault or 
culpably negligent. He was not obliged to grant compensation 
when the accident was due to the .employee's own fault or negli
gence or to the fault or negligence of a fellow-employee. And 
in any event the only means by which an injured workman 
could get compensation, when the employer declined to give it, 
was by bringing a suit in the courts-an expensive and uncertain 
method. Now whateve.r the justice or injustice of this situa
tion, as respects the employer and his men, one thing became 
clearly apparent, namely, that the public was being saddled 
with a heavy burden by reason of the results. Large numbers 
of the workers were disabled every year by industrial accidents, 
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and moSt of these found themselves without any means of sup
port for themselves and their families. Thereupon they turned 
to the public authorities for assistance. It availed little to 
say that they were themselves to blame for their plight, or that 
some fellow-employee was to blame. Placing the blame did not 
save the worker or his family from pauperism. Placing the 
blame did not relieve the community of its obligation to keep 
human beings from extreme distress and misery. Industry fur
nished the victims; the community had to take care of them. 

But the public, if it must bear the burden of accidents in 
industry, may better do it first than last. When machines 
break down, the employer pays the cost of replacing or repair
ing them, He merely adds the expense to his cost of produc
tion and in this way passes it to the public in the price of his 
products. But men break down as well as machines. Every 
great industry has its quota of human accidents per year. No 
matter how well the machinery is guarded or how careful the 
workmen may he, some accidents seem to be inevitable. An 
enormous amount of attention bas been given to making railroad
operation safe by means of automatic couplers, air-brakes, 
electric signals, interlocking switches, and so on; the railroads 
have conducted "safety first" campaigns and other educational 
propaganda; yet thousands are killed or injured on American 
railroads every year. Why not, therefore, require the employer, 
and through him, the consumers of the finished products, to pay 
for what is an inevitable item in the cost of transportation and 
manufacture? The answer to this question is that it should 
be done, and in many of the states it is now being done, through 
the medium of laws which require the employer to insure his 
workmen either with an approved insurance company or with 
a state department of insurance. In case of injury the worker 
geta a certain allowance per week for a stated period.' 

Illness ia a greater factor in poverty than any other single 
cause, being involved in about one-third of all the cases which 
seek charitable assistance. If this factor could be eliminated, 
therefore, it would enormously lessen the strain on both public 

'The dt~totl~ provhtlona differ trom atate to atah!. A full dtacuaalon may 
H found ha D. H. Van DortG, Work••'• Compe-n.atio• oad I...,.rotw:ll' 
(Now York, 1918). S.. alao tho Stoodordo for Wort .... ·, O_p..,at1oto 
LatN, lauod b7 t ... Amerl<aD Aaao<latloD for Labor l.eclalatloD (7th edl· 
tloa, 19'~1), 

Ita Bodo! 
Juatifica.· 
tion. 

2. Health 
Ioaura.oce. 



3. Old Age 
PensioDS. 

318 MUNICIPAL ADMINISTRATION 

and private sources of relief.1 For many years it has been the 
custom of many labor unions and fraternal organizations to pay 
sick benefits to their members. Germany was the first country 
to make insurance against illness a public enterprise; the various 
mea~s relating to the subject being improved and unified in 
the Insurance Consolidation Act of 1911. Insurance is com
pulsory and the cost is borne two-thirds by the employer and 
one-third by the workmen. The administration of the funds is 
in the hands of local committees representing both employers 
and employed. In Great Britain a plan of compulsory health 
insurance was adopted by Parliament in the same year, with 
provision for joint contributions by employers and employed. 
Under the British plan of health insurance, however, the adminis
tration is placed on a national basis with the Ministry of 
Health as the controlling governmental agency. Provision for 
general health insurance has also been made in other European 
countries, notably in Norway and Czechoslovakis. There is little 
doubt that the experience of these European countries, if it proves 
successful, will have an influence in the United States.• 

A good deal of poverty comes with the infirmities of age. 
Most wage-earners, especially in the cities, do not save enough 
to provide for themselves in later years. The large community 
provides many temptations for the spending of every penny that 
comes in. • The result is that after long years of toil they are 

s. A full discussion of the economic results of illness may be found in the 
Reporl of til<> IUinoio Hoalth IM1WIJtiCe Com.,....;,. (Springfield, 1919). 
See also the comments on this report in Gerald Morgan, T.W P•blic Relief of 
SickneB& (New York, 1922), pp. 2-7. • 

.. In 1914 the American Association for Labor Legislation drew up and 
adopted a plan of health iusurooe<: for use ia the United States. 'Thua far, 
however, it has nowhere been enacted although the proposal has been intro-- · 
duced into several of the state legislatul'es.. For an explanation of the plan 
oee the American Labor Legiolt>tion R"PietD, December, 1914, pp. 595-596, 
and for a discussion of the various difficulties involved, see the reports of 
health insurance commissions iD. Massachusetts (1918), Wisconsin (1919), 
Pennsylvania (1919), ond Ohio (1919). 

• Whether a wage-earner saves something, or spends the whole of his 
weekly pay, depends largely upon his wife when be bas one. It is an almost 
invariable practice, especiaUy among wage-earners of foreign birth or extrac
tion, to regard the female bead of the household aa the family treasurer. 
The pay envelopes are banded to her intact each Saturday and abe gives 
to each wage-earning member of the family (including the husband} a 
stated sum. The rest abe keeps, and if she is thrifty there will aoon be a 
family bank account. 
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dependent upon their children, or must eke out a precarious 
existence by doing odd jobs, or must be supported by the pub
lic poor-relief funds. In several European countries, including 
Great Britain, France, Germany, Belgium, and Denmark, sys
tems of old-age pensions for workers have been established. 
Every wage-earner who reaches a stated age and has fulfilled 
certain qualifications as to residence and service, is entitled to 
a weekly allowance from the public treasury. About a dozen 
years ago a Massachusetts state commission which investigated 
the subject reported that there were, at that time in the United 
States, approximately 1,250,000 persons over sixty-five years 
of age dependent on public or private charity to the amount 
of a quarter of a billion dollars annually ,1 Both the number 
and the cost are undoubtedly much greater today.• The United 
States is today the only great industrial nation which has not 
attempted a permanent solution of this problem of old age and 
dependency. Sooner or later old age pensions will probably be 
established in this country; the only question is whether, when 
they come, the wage-earner will be required to pay a regular 
contribution during the years in which he is able to do 
full work or whether the taxpayers will have to bear the entire 
cost. 

As to the problem of providing a permanent remedy for that 
portion of poverty which is caused by irregularity of employ
ment; it is perhaps the most difficult of all. The number of 
unemployed workers in the cities runs up and down like the 
temperature of a New England autumn. A careful canvass of 
about 400,000 families in fifteen American cities, made during 
the spring of 1915, showed about 12 per cent of the wage earners 
idle nnd more than 16 per cent working part time.• In 1919-
1920, on the other hand, the number of unemployed dwindled 
to a relatively small figure. Unemployment not only deprives 
the worker of his income but it impairs his efficiency, worries 
him and undermines his sense of responsibility. It tends to 
brenk down family ties and home life. While it is not the sole 

• Ma .. arbnlt'tta C'.omml .. lon on Old Ap Penalono, Annuities, and IDBur
an._...1 Rf'porl (Boaton, 1910). 

1 SN~ the RlltJorl of tAe ~w...- G'Ofii.Milriott 011 Olcl All8 PMftou 
( Harrl•hurr, 1019), 

'l'ultrd 8tatoo Bunan of Labor Statlotlco, B..U.CIIo, No. 172 (191.1)), 
p. T. 
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cause of social and economic radicalism it undoubtedly does 
much to promote both. 

Various plans for lessening the evils of unemployment have 
bee11 suggested, but they all present practical difficulties of one 
sort ~r another. Better vocational training would reduce the 
number of unskilled workers; and it is the unskilled who con
tribute most largely to the ranks of the unemployed. The 
establishment of public employment offices has done something 
to bring jobless men and manless jobs together! It has been 
suggested that we ought to have a more careful planning of state 
and municipal improvements so that the heaviest demand for 
labor on public works would come at times when unemployment 
is most prevalent. As matters now stand, It is the custom of 
the public authorities to provide "emergency work" whenever 
the industrial depressions come. More than a hundred American 
cities took on additional employees for work of this nature dur
ing the unemployment crisis of 1914-1915 and many British 
cities did the same during the years 1920-1922. But the experi
ence of these cities did not prove to be altogether gratifying. 
Poor work, costly work, needless work, and political favoritism 
in the distribution of work, were too much in evidence. Some 
of these evils could be avoided, no doubt, if the enterprises were 
carefully planned in advance and not left as last-minute mea
sures. Much would also be accomplished by the regularization of 
industrial production and by some scheme of co-operation among 
employers which would enable workers to be transferred from 
one industry to another, although ·the difficulty of carrying out 
this transfer on a large scale is quite apparent. 

German, Swiss and Dutch ~ities have tried the plan of estab
lishing labor colonies for the unemployed, but with indifferent 
success. Most of the applicants· for relief have turned out to 
be ex-convicts, tramps, and uneinployables. Some American 
states and cities maintain farm colonies for the employment 
of persons who are convicted of vagrancy. A few cities also 
maintain wood-yards and municipal lodging houses where men 
out of work are given· temporary shelter. All this is supple-

1 Public employment offices are not ao numerous or so efficient in American 
cities aa in those of Europe; but they have made a great advance in recent 
7eara. United States Bureau of Labor Statistics. BuUeti,. No. f..t.,l, PMblitJ 
B.,pr,g...,.l Otfi.., ;,. lhe UnUBd Btateo (W88hington, 1918). 
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mented 'by the work of various philanthropic organizations, such 
as the Salvation Army and tbe Volunteers of America. In times 
of acute business depression, when the unemployed become 
most numerous, it has been the practice to open soup-kitchens 
or placea where single meals are served at a nominal price or 
even without any charge at all. The trouble with enterprises 
of this sort is that they usually draw the jobless to which
ever city provides the largest amount of gratuitous food and 
shelter. 

These various efforts go no appreciable distance toward the 
alleviation of the poverty and distress which results from unem
ployment. Some better approach to this problem must be 
found, and in this connection the experience of European states 
and cities with unemployment insurance deserves a word. Com
pulsory unemployment. insurance had its first trial in the Swiss 
city of St. Gall ( 1894), but after two years the plan was 
abandoned. More recently, however, it has been revived and 
put into operation by the governments of Great Britain and 
Italy. In 1911 the British parliament provided by law for a 
scheme of compulsory unemployment insurance in certain trades 
and industries. By subsequent amendments (1920) the plan 
has been extended to include practically all wage-earners except 
farm laborers, domestic servants, and casual workers. The em
ployer, the wage-earner, and the public treasury all contribute 
to the insurance fund.' Various safeguards are provided to 
prevent shirkers and malingerers from abusing the scheme. The 
administration of the plan is in the hands of the municipal 
11uthorities under the supervision of the Ministry of Labor. It 
is interesting to note, by the way, that the British trade unions 
opposed the scheme on the ground that it was a measure of 
charity and not a plan for diminishing unemployment.• The 
opportunity for an abuse of the system on the part of "work
shy" men is only too obvious, moreover, and great difficulty 

1 The employer contrlbutee fourpence per week ; each employee contribute& 
• like amount. The public tftaaury'e ebare ia twopence per week. Men 
who &1"8 wllllna and abl• to work but unable to 6nd employment receive 
flfteen ehllllnp per week: women fteelve twelve abillinp; penona under 
elabtec-n yeal"' of lll8 l"et'@lve haU tbeae amounts. SN Mo.llt.l- Lobor B .. 
w~ .... U. 8. BuiW.u of Labor Statlatlco, S.ptamber, 1920, pp..1M-1!10. 

In,. Italian Unemployment lnaurance Law weut Into: effect on January 
1, 10~'0. It OIICOUDtem - oppoaltio11. 
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has been experienced in guarding the system against llagrant 
imposture. 

Compulsory unemployment insurance has not yet been estab
lished in any American community. But many large industrial 
concerns have adopted the practice of setting aside each week 
a certain percentage of their total pay rolls as an unemploy
ment reserve. Then, whenever workers are temporarily out of 
employment through the slackening of business and not through 
any fault of their own, a certain weekly wage is paid to them 
from this reserve. The amount paid and the conditions of pay
ment vary among those industries. Most labor organizations 
also provide a scheme of unemployment benefits for their own 
members. These insurance plans, whether· compulsory or op
tional, do not in any way diminish the amount of unemployment; 
they merely ameliorate the results of it when it comes. When 
employers have to pay their share of unemployment benefits, 
however, they are at greater pains to keep their men steadily 
employed. This stabilization of industry is the only effective 
and permanent remedy for unemployment and hence for the con
ditions of poverty caused by unemployment. To secure this 
stabilization will require considerable improvement in the exist
ing system of industrial planning and proi)ably some important 
changes in the existing methods of industrial management. 

Apart from social insurance. against the results of accident, 
illness, old age, and unemployment there are various measures 
which the public authorities may utilize effectively in reducing 
the burden upon the municipal ijppropriations for poor relief. · 
The enforcement of laws relating to compulsory education will 
reduce illiteracy and thus decrease the class from which poverty 
secures most of its recruitS. · Vocational education and special 
training for the handicapped will help to reduce the number of 
unemployables. The existing limitations upon immigration, if 
they are continued, will render more easy the maintenance of 
American standards of living among those who toil with their 
hands. By the segregation of degenerates in public institutions 
the propagation of degeneracy can be prevented. Overcrowding 
and unsanitary conditions of living can be in large part eliminated 
by modern city planning and good housing laws. The prohibition 
of the liquor traffic has already resulted in decreasing the number 
of applicants for poor relief. And all positive efforts to encour-
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age thrift among the people will contribute their share toward 
keeping the worker from submergence. 

It is doubtful, of course, whether social insurance and all these 
other measures put together will ever avail to wipe poverty from 
the cities. Stifl, if all the remedies were earnestly applied, the 
amount of poverty in the United States would certainly be very 
much reduced. There is always a danger, of course, that mea
sures designed to promote the well-being of the poor may over
reach themselves, and may merely result in placing additional 
burdens upon those who are none too far above the poverty line. 
Attempts to narrow the gulf between the rich and the poor 
by the levying of discriminating taxes on the well-to-do may 
only augment, in the long run, the difficulty of the low-paid 
wage-earner in keeping his head above water. The cost of all 
social effort must in the long run be paid out of production, 
which is another way of saying that it reflects itself in the 
general level of prices. Placing the immediate expense on the 
rich in the form of super-taxes does not alter that fundamental 
fact. If poverty is ever to be greatly reduced, or entirely elimi
nated, it will be by distributing the cost of the social effort fairly 
-upon all sections and all classes of the community. It will 
not be achieved by resort to any zealot's nostrum, by taxing one 
thing instead of another or one class instead of another. The 
millennium, if it could be hastened by taxing this instead of that, 
would have arrived long ago.• It is customary for sociologists 
to speak of poverty as a "social disease" and to assure us that 
like any other disease it can be eradicated. Quite true. But 
disease is not extirpated by striking at the heads of healthy 
people in order that they may have less advantage over the sick. 
Neither will the plague of poverty be driven from any land by 
measures which single out the well-to-do for hostile action be
cause they happen to be better off than the poor. The poor 

• Ao au llluatratlou of the chlld-IIIHI faith which reformera have oomo
tlmea plo«"t'd ln new acb@mee of tu:ation aa a aolntlon for the oldeat and 
moat atubborn of human problem .. the following puaage from one of the 
moat wldt"ly-rcad booka of a aeneration ago may aene. "I therefore propose. 
•• the almplo yet oov•roirn remedy which will raiae wagea, increaae the 
earnlnra of ~aplto1, e:s:tlrpate pnuperlam, abolish poverty, give remuneration 
to wboeveor wlshea it. alford free acope to hum&D powers. leuen crime. ele
,.ate morale and ta•te and lntelllge.nce, purify government and earry clvlllaa· 
tlou to rot uoblt"r bt'llhta. ~to appropriate 1't'nt by 4:a:n.tlou." Benr;r 
Geor.., ""''"'' """ Po-111 (New l:ork, 18SO), Book •II~ Cb. U. 
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can never be made rich by the expedient of making the rich 
poor. 

~·.~eed In the field of public poor relief and in the prevention of 
Improved poverty, as much depends upon the administrators as upon the 
Administra- I Th h b t' · Am · 't' th t f tion of aws. ere as een a no ton m en can Cl tes a a so t 
~~!:0 heart ·is all that is needed to make a competent overseer of the 

• poor or commissioner of public charity. But with a soft heart 
there too often goes a soft head. Millions have been spent, both 
from private and public charitable funds, in ways that are ill
judged and wasteful. Measures of prevention, wise enough in 
themselves, have been injudiciously applied by inexpert hands. 
Public opinion in America rebels against the organization of poor 
relief on any "efficiency" basis, and insists that it shall be redolent 
of humanitarianism even at the sacrifice of common sense. It is 

"Efficiency" said that "he gives twice who gives quickly," but it would be 
w.~~· nearer the truth to say that "he who gives quickly gives foolishly." 
~dr.ini• By politicians and demagogues it is held a reproach to organized 

8 10
n. charity that time and money are spent in investigating applica

tions for poor relief, and that doles are not handed over the 
counter to everyone who comes with a tearful countenance and 
a tale of woe. No system of municipal poor relief can be, or 
ought to be, reduced to a strictly business basis, but between over
discriminate and indiscriminate almsgiving there must be some 
appropriate halting place. 

The Ger- Many years ago some of the larger cities of the German Em-
man PlOD. pire inaugurated the plan of placing poor relief on the same plane 

of centralized efficiency as their· other municipal departments. · 
Under this plan, commonly known. as the Elberfeld system, each 
city is divided into poor-relief precincts (StadtbeziTke) with · a 
committee of unpaid citizefts ·in charge of each. These commit-. 
tees, in turn, allot one . sub-precinct to each of their members. 
In this way the official administration is brought very closely 
into contact with the people, for a sub-precinct usually contains 
fewer than one hundred inhabitants. On the other hand the work 
of the individual committeemen, and of the precinct committees, 
is strictly supervised by the city's central poor relief department. 
Indiscriminate private charity is frowned upon and the people 
are encouraged to assume with clear consciences that all the 
worthy poor will be taken care of by the public authorities. 
Each taxpayer contributes his share to the public poor-funds, and 
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there hili humanitarian duty comes to an end. The citizen pays 
his assessment; the city officials do the rest. "The poor ye have 
with you always,"-but the tax collector only once a year. 

This method of caring for the poor has not commended itself to 
public opinion in other countries, more particularly in the United 
States. The public authorities in America have encouraged pri
vate charitable organization and effort; they have not sought to 
monopolize the field for themselves. The laws lend their aid in 
this direction by permitting charitable bodies to become incor
porated easily, to enjoy immunity from taxation, and to be exempt 
from any strict governmental regulation. Private charity is 
popularly assumed to carry with it a large modicum of personal 
sympathy and to involve a smaller degree of humiliation to the 
recipient. So the states and municipalities have virtually said 
to all manner of philapthropists: "Go ahead in your own way, 
organize, raise money wherever you can, as much as you can, 
spend it as you please, the more you do the better we will like it." 
The result is that there are probably more active charitable 
organizations in the cities of the United States than in the cities 
of all other countries put together.• 

It comes to pass, therefore, that public poor relief in the United 
States, whether administered by towns, counties or cities, covers 
only a amaH part of the field. The greater portion of the re
sponsibility has been, and still is, left to private organizations. 
These organizations interlock, overlap, step on each other's toes, 
and jostle one another in ceaseless activity. Their quest for 
funds goes on incessantly, a dozen of them sometimes circularize 
the. same individual within a single fortnight in urgent solicitation 
for their respective philanthropies. They have reduced the work of 
printing and mailing pathos to a science. But the waste of effort, 
stationery, and postage involved in this relentless and oft-repeated 
combing of the community for funds must be stupendous.• 

• The Bo•fott Directory of Claaritaob"' ad Bne~ OrQ'GtlilofioM, for 
ezamt~le. contalna the namu of more than a thousand or1anlaatiou of which 
tbo lo....,r proportion oro charitable In purpoae. 

• Aa an n.p@rlment tbe author kept eouot of the circulan and form· 
leottera aaklnr for donatlona to varloua charitla which ftat'bed him throqh 
the mail• durlna the week eDdioc December 2. 1922. There were eleftD 
lo aU. Reckonlq the eoat of paper, envelopee. prlntinc, addresainc, ud 
po~tqe tbNe ~'\\QUesta muat have coet the reapective orp.oiaattona at leut 
.ton ronta opl,..., an expandltura of $1.10 - week on a ~~~Dale llldholdual, 
or noorll fUO per ;rear. 

The Con
trut in 
Am.ericL 

Philan
thropy a.nd 
Wute. 



The""Com
munity 
Chest'' 
Plan. 

326 MUNICIPAL ADMINISTRATION 

A sizeable fraction of the money contributed for charity is 
thus expended in getting more money, and this, again, in a 
further quest for contributions. In some cities the endeavor bas 
been made to inject a touch of efficiency into the situation by 
establishing a "community chest" or common fund. All organiza
tions "then join in one single annual canvass for subscriptions, 
each subscriber being permitted to designate a preference as to 

• the use of his contribution. Out of the common chest every or
ganization eventually receives its share. A single drive takes the 
place of many, with less expense, less effort, and more money in 
the end. But many professional charity executives do not like 
this plan, feeling that it restricts their freedom. Private chari
table organizations are very suspicious of anything that looks 
like centralized control, even in embryo. 

To some extent the work of private charitable organizations in 
American cities have been brought under the supervision of the 
public authorities. In some states they are reqnired to file state
ments of their receipts and expenditures. This requirement is de
signed to prevent the collection of money by organizations whose 
principal aim is the benefit of the individuals immediately con
cerned. It has become the practice of the Chamber of Commerce, 

~bl~. in many cities, to maintain a bureau of investigation and to 
of0~vat~on caution their members against giving donations, directly or in
~;;~ directly, to any cause which ha.s not received the endorsement of 

this bureau. In one large city (Los Angeles) tliis function has 
been taken over by a municipal social service commission. 
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CHAPTER XXXVIII 

THE CITY SCHOOLS 

During 8 large part of the world's history the masses of the 
people were afforded no opportunity for even the elements of 
education. This was true from the fall of the Roman empire 
to the close of the Middle Ages and indeed in most countries 
until the beginning of the nineteenth century. In the medimval 
cities not one person in a thousand could read or write. Even 
kings on the throne were illiterate. There is a well known pic
ture of King John, 8 crown on his head and a quill pen in his 
hand, signing the Great Charter. It embodies a historical ab
surdity because John Plantagenet could not write a single word, 
not even his own name. No copy of Magna Carta or any other 
document has ever been found with his signature on it. The 
only persons who could either read or write in the thirteenth 
century were those connected with the Church, together with a 
very few fortunate laymen who were educated by them. Even 
after the invention of printing the progress of general education 
was slow and not until the nineteenth century did the desirability 
of providing free schools for the V;hole people come to be widely' 
recognized. 

In the United States the beginnings of free education go back 
to colonial days. As early as 1647 the colony of Massachusetts 
Bay provided that a schoolmaster should be appointed and paid 
out of the taxes in every town of more than fifty families and 
that this schoolmaster should teach all the children "to wryte and 
reade"; but this example was not followed by all the other 
colonies. It bas been estimated that more than half the popula
tion remained illiterate. The proportion among women was espe
cially large because even less provision was made for girls than 
for boys. Of itself the Revolution did not change this situation. 
During the debates in the constitutional convention of 1787 no 
mention was made of public education although many other gov• 
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emmental functions, now regarded as of far less importance, were 
discussed at length. Fourteen states adopted constitutions be
tween 1775 and 1800, but in six of these documents there is not a 
word relating to public schools or education. Private and church 
schools continued to do the work. Even when elementary schools 
were established under public auspices it was customary to charge 
fees for tuition. Since the Civil War, however, the policy of 
making education not only free but compulsory has gradually 
been adopted in virtually every part of the United States. The 
total enrolment in the public schools is now more than twenty
three millions, and the cost of educating the vast array of young 
citizens is considerably over a billion dollars a year. The states 
provide the general laws relating to public education, but the 
burden of providing and maintaining the schools has devolved upon 
the municipalities. 

Why is education a public function? It is because the aims of 
education come close to the public interest. The city school, in 
the first place, endeavors to give young citizens such training as 

The 
Purpose 
and Value 
of Educa
tion: 

will enable them to eam a living.' This is a primary and fun~a- 1. Eco
mental purpose because earning a living is the most insistent nomic. 

problem that most people have to solve. But it is not the only 
purpose of education; a city school system would be very de-
fective if it confined itself to this alone. The second purpose of 2 . Indl· 
education is to develop the personality of the individual, his own viduaL 

resources and mentality, so that he may enjoy those durable 
satisfactions of life which are not directly connected with the work 
of earning a livelihood. The enjoyment which men ·and women 
derive from life is not entirely dependent upon the amount of 
their incomes; one need only look about the community to 
realize that this is so. Even a large fortune does not of itself 
guarantee happiness. To live a full and contented life it is neces-
sary to know what is going on in the world, to appreciate its 
significance, and to understand the many things which, to the 
uneducated man or woman, are hidden mysteries. Education 
helps an individual to know himself, to know what is going on 
around him, to understand the motives which govem the actions 
of his fellow-men, and to adjust himself to the environment in 8. SociaL 

1 1D nam.llll" tbe PUJ'POIM of education, Brat. lel"'nd, and third, there I. no 
lnt<>nt to Imply that thll ill their order of Importance. The M>ciol purpooe 
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which he lives. Knowledge is power in the hands of everyone who 
possesses it. The third purpose of education, the social purpose, 
is perhaps the most important of the three. Education aims to 
train the individual so that he may better serve his fellow-men. 
Demopracy, as has been said, rests upon the intelligence of the 
people. A democracy exacts from its citizens a type of service 
which education alone can teach them to give. In its own interest, 
therefore, it is the function of the community to see that everyone 
is not only enabled but encouraged to become personally efficient, 
able to make his own way in the world, and capable of pulling 
his own weight in that many-oared boat which carries the progress 
of society along. That is why education has been made both 
free and compulsory. 

In France elementary education has been free and compulsory 
since 1882. The department, not the commune, is the administra
tive unit for schools. The prefect appoints the teachers and 
other school officials on the recommendation of his educational 
advisors; a departmental council has general charge of school 
administration. Every commune is required to provide school 
buildings, but the funds necessary for the payment of school 
teachers are provided by the national government. Each depart
ment maintains institutions for the training of teachers and pro
vides the corps of school inspectors. There are no local school 
boards in the American sense,. but in each city there is a local 
school commission, under the chairmanship of the mayor, which 
has certain powers in relation to school attendance. Education in 
France is not a municipal functiop. It is a departmental (pro-· 
vincial) and national enterprise under the general control of .the 
Ministry of Public Instruction. Secondary education, moreover, 
as distinguished from elementary education is neither free nor 
compulsory in France. · 

In England the policy of compulsory school attendance was 
inaugurated in 1870 but the present school system rests upon the 
the Education Act of 1902, considerably amended by the Educa
tion Acts of 1918 and 1921. This act abolished the elective school 
boards in boroughs and entrusted the management of the public 
schools to the borough councils. Each borough council appoints 
an education committee to which it may delegate all its powers 
in relation to school administration except the levying of taxes 
and the borrowing of money. The council also appoints, for the 
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immediate management of the elementary public schools,• a board 
of managers, usually including ten members, but the control of 
school policy remains with the council or its committee. This 
work of the local education authority, however, is performed un
der certain general regulations promulgated by the Board of 
Education, a department of the national government. 

As the American constitution gives the federal government no 
power to control education, the responsibility rests with the 
several states. Every state has established a aystem of free, 
public education, but the methods of control and management 
differ greatly from one state to another. Some states have cen
tralized the management of the schools in the hands of the state 
authorities; others leave this very largely to the school officials 
of the counties, cities, or districts. Everywhere there is a state 
department of educatiop, with a board or a superintendent in 
charge, nearly all the states having both. The local educational 
unit may be the city, town or township, school district, or ( espe
cially in the southern states) the county. A school board, usually 
elected by the people, erects the school buildings, chooses a school 
superintendent, appoints principals and teachers (on the recom
mendation of the superintendent), and appropriates money for 
the support of the schools.• 

Municipal school boards or boards of education in American 
cities are composed of a varying number of members. A genera
tion ago these boards were large bodies, but they have now been 
greatly cut down. The largest board today is that of Providence 
with a membership of thirty-three. Wheeling (W. Va.) has a 
board of twenty-one members elected by wards. The Chicago 
board has eleven members, ana that of Philadelphia fifteen; but 
the board of education in New York city is now composed of 
seven members only. The process of reducing the size of schoo• 
boards bas been going on all over the country during the past 

• The7 aro .... noel ''providocl" 1<hoo1B. that lB. their funda aN wholl:t pro
Yldf'd from the publle treaani'J'. The .. aoo-provided" 8Cboola, on the oth• 
lland, I'CK'eh-e aU or part of their Income from non-public eourcee. 

• Thi• board Ia kuown b7 a variPlf of nam"' auch aa IChool committee. 
hoanl of oclueatlon, 11Chool truat- hoanl of ""hool dlret"tora. dool commlo
llonen. and 110 on. Tbe term board of edu<"atlon la perbapa the moat ooJDoo 
moo to all .ectlona of the rountry ext'f'pt New ED&"land. G. W. Frasier, 
Th Co•""l of CiiJ BcAool Fi-- (New York, 1923), civeo data ..,.. 
.. rnlna tht e<hool hoarda of ono hundNd and oix~·llille A.mericu ritleL 
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twenty-five years.• The members are sometimes elected by 
wards, but more commonly by the voters of the city or school 
district at large; in a few instances (notably in New York," in 
Chicago, and in San Francisco) they are appointed by the mayor. 
The terms range from two to five years, and as a rule members 
of the board receive no salaries. 

The plan of electing members of school boards by wards, on a 
party ticket, harks back to the heyday of the spoils system when 
the appointment of teachers and the purchase of school supplies 
were regarded as political patronage to be fairly distributed 
throughout all sections of the city. It is now being generally 
abandoned, and the change has usually resulted advantageously. 
Under the plan of election at large the citizens look at questions 
of school policy in a broader way; better men and women are 

· chosen to the school board; they become interested in the school 
system as a whole and not in parts of it, and a great deal of 

·sectional bickering has been eliminated. It has not taken school 
administration entirely out of partisan politics but it has at 
least made partisanship a less important factor in school elections. 

Most people are agreed on the proposition that party politics 
should have no place in the management of the public schools. 
There may be justification for party politics in lawmaking bodies; 
·but in school boards there is none. There is an efficient way of 
managing the schools and an inefficient way; but there is no 
Republican way or Democratic way. In spite of this self-evident 
truth, however, the school elections in many communities are con
tested upon party lines. Men . .and women are nomiilated and 
elected, very often, because they belong to one or the other po1itical 
party, not because they have soundness of judgment or a deep 
interest in school affairs: ·But public sentiment in this matter 
is gradually changing. In some cities the school board elections 
have become entirely non-partis'ah; party designations have been 
taken off the ballots, and the party affiliations of the candidates 
count for nothing. In others these affiliations are steadily count
ing for less and less. It is a hopeful sign. The divorce of the 
schools from party politics can be facilitated, as experience in 

1 Some of these reductions are as follows: Det1·oit from 18 to 11; Boston 
from 24 to 5; St. Louis from 24 to 12: Cincinnati from 31 to 7; Scranton 
22 to 9; Syracuse 19 to 7 i Columbus 15 to 5; Louisville 20 to 5; Providence 
88 to 16; New Orleans 17 to 5; Pittsburgh 30 to 15; Baltimore 29 to 9. 
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some cities bas shown, by holding the school board election on a 
different date from the regular municipal polling. Taking the 
schools out of politics means that the taxpayers get greater value 
for the money which is spent upon public education, that ques
tions of school policy are decided upon their merits, and that 
every pupil gets the benefit of better schools, better teachers, and 
better educational methods. 

Popular election is the most common method of choosing the 
members of school boards in the United States, and it is likely to 
remain so; but some cities have made their school boards ap
pointive. They have done this for three reasons,-first, because it 
facilitates the fair representation of all classes; second, because it 
enables the choice to be made without reference to party alle
giance; and third, because it enables the city to secure the services 
of men and women wlu> have a special interest in educational 
matters. The appointive method, with the right sort of mayor 
at the helm, is capable of great possibilities in all three directions, 
but these possibilities are not often realized. Mayors have not, 
as a rule, sought out appointees with special aptitudes re
gardless of their party allegiance. They have, more often, given 
places on the school board to their personal and political friends. 
Issues of school policy have been dragged into the mayoralty 
cllmplligns. Appointive boards have not been of noticeably better 
quality than those elected by the people, neither have they been 
more representative of the various shades of educational opinion 
among the people. This can be illustrated by comparing the ex
perience of New York, Chicago, and San Francisco 1 with that of 
Boston, St. Louis, and Detroit. The fact that service on school 
boards is unpaid does not deter the spoilsman from pressing 
the mayor for appointment. He is interested in the buying of 
land for school and playground sites, in the contracts for the 
erection and repair of school buildings, in the purchasing of 
srhool supplies, and even in the hiring of janitors. All of these 
things afford some occasion for the distribution of patronage. 

This suggests the question whether members of school 

• Sou Fraooiii<'O, In 1921, cbanlfd Ill method of oelectlon. The mayor 
Dow wo .. u.etf\1 the membtor. of tM lt"bool board. Tbta be mullt do at leaat 
1il:t.J dll1• t-etore tbe ftl&Ular dt,y Plection. Then. at tbe election, the people 
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aod ol..,tlon Ia 11011>0thlq of a nom~ aod Ill ""'lllta will be wat<:"hed with 
lnte,...t. 

Should 
School 
Boardo Be 
Elected or 
Appointed! 



Should 
School 
Boards Be 
Paid? 

School 
Board 
Com
mittee& 

334 MUNICIPAL ADMINISTRATION 

boards should receive salaries like city councilmen and other 
public representatives. The general practice is to make no pro
vision for paying members of school boards, but in large com
munities their. work has greatly expanded during recent years. 
Bet"Ween regular meetings, committee meetings, and conferences, 
this work now takes up a large portion of each member's time. 
In many cities the members of the school board give more days 
to public service work than do the members of the city council, 
and for this reason it is plausible to urge that they should be 
paid as much or more. The truth is, however, that members of 
school boards have been unnecessarily piling duties upon them
selves. They could save a good deal of their own time, with 
no detriment to the best interests of school administration, by 
giving more discretion to the superintendent and reserving fewer 
details for their own decision. The essential functions of the 
school board, even in a great city, can be performed in very few 
hours per week. Boards of directors in large business concerns 
meet only once a month; they could readily find excuse for meet
ing every day if they set out to deal with the administrative 
details which properly belong to the general manager and his sub
ordinates. The superintendent of schools is, or ought to he, in 
the position of a general manager. The function of the school 
board is to reflect in a broad and catholic spirit the judgment 
and sense of the community in school matters, not to assume the 
duties of actual administration. The policy of paying the mem
bers of school boards is likely to increase their intermeddlmg 
with routine matters, and what. most school boards need is a'n 
incentive in the other direction.' 

When school boards were large it was the custom to appoint 
several standing committees-for example, on school buildings 
and grounds, on the appointment and promotion of teachers, on 
courses of study, on apparatus and supplies, on text books, 
and so on. Even with smaller boards the practice is still to some 
extent continued. It increases the amount of time which each 
member must devote to his official duties, it encourages a con
fusion of functions, and it puts a premium on secrecy in the con
duct of school affairs. With a school board of five, seven, or even 

a There is a discussion of this question by Mayor Gaynor of New Yorlr. 
City on the one side, and President Nicholas Murray Butler on the other,. 
in the Educalional R.,;.,..,, VoL XLII, pp. 204-210 (Septemher, 1911). 
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nine members, and with a proper division of functions between 
the board and the superintendent, few committees are needed and 
there is no necessity for their meeting frequently .1 

The division of work between the superintendent and the school 
board cannot be made hard-and-fast. To say that the board 
should deal only with matters of general policy, leaving all 
executive duties to the superintendent, does not help very much, 
for it is almost impossible to determine, when some questions 
arise, whether they belong in one category or the other. There 
must necessarily be some give and take. A great deal depends 
upon the competence and tact of the superintendent, the for
bearance of the board, and the degree of confidence which each 
reposes in the other. It goes without saying, of course, that the 
competent superintendent of schools must be a man or woman 
with special training fQr the post, weil-paid, and chosen for a 
reasonably long term. The position, from its nature, demands the 
services of a professional educator. This is now so generally 
recognized that no one else is ever appointed to the post. The 
high average of efficiency with which the work of school super
vision has been performed is indeed one of the strongest argu
ments for the employment of experts in other departments. The 
superintendent is the organizer and director of the city school 
Hystem in ail its branches; his office is the center in which all the 
lines of routine administration converge. He usuaily recommends 
the appointment and promotion of teachers; he makes their as
signments and supervises the programs of study. He is the school 
board's adviser on ail technical matters. He is supposed to take 
the.initintive in the adoption of new policies and methods. To this 
end he must know his community, must divine its nee~s and plan 
to meet U1em. All in all the superintendent's post is one of great 
importance and responsibility. Measured by its opportunities it 
is the most important position in the entire municipal service.• 

'There lo a 1100<1 diiiCilaolon of thla oubjoct In F. W. Ballou, 7'M AppoW
•••1 of T_.loor, io Ciliet (Cambrldp, 1915). 

•to larrt' ('ltlt'tl it la lmpoiiHlble for the auperlntendent to perform all hla 
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In Continental Europe the control of elementary education has 
been largely centralized in the hands of the national or state 
governments. Would a greater degree of such centralized control 
be advantageous in America? To what extent should the city 
schools be under the control of the state authorities? Is it ad
visable that city school boards should be left free to manage the 
schools as they think best, without interference from the state? 
These are questions upon which the opinions of educators differ. 
It is argued that the school board in every city koows best the 
needs of its own community and hence ought to be given a free 
hand in meeting these needs. This policy, moreover, affords each 
community a chance to try experiments and it is through experi. 
menta that progress in education, as in everything else, is usually 
made. On the other hand it is logical to assert that when the 
state laws make education compulsory, and when the state treas
ury grants money to local schools, it is the right of the state to 
see that the money is properly spent.1 If every city, town and 
village were left free to manage its schools without any central 
control there would be no uniformity in the subjects taught, in 
the qualifications of teachers, in the standards of education, or 
in the organization of the schools. It would be difficult in that 
esse for a pupil to transfer from one school to another, outside 
the same community, without finding himself a misfit in the new 
institution. The school system is maintained for the benefit of 
the whole people and not for portions of the people here and 
there. A certain amount of central control seems therefore to ·be 
desirable, but it is not for the· best interests of educ!ltion that 
every school throughout the sta~ should be conducted in ex.actly 
the same way. Any such policy tends to deaden the whole 
process of education and to impose upon progressive communi
ties the cramping influence of standardization. There is a great · 
deal to be said for home rule in education, provided there is a 

phases ot the superintendent's work are explained in J. C. Morreson, T1l4l 
L6t/al81alva of 1116 Oilv 8chool8uperifllettdetol (Baltimore, 1923). 

1 The laws and the practice differ greatly from state to state, and some-
times from one community to another. It would be futile to attempt the 
task of presenting ,here· even ·the most important variations. Those who 
desire to know exactly bow the schools are controlled and managed in 
different parts of the country will find full information in S. T. Dutton and 
David Snedden, The AdmintstnJtion of Public Educatioft in the Unfted 
81alea (New York, 1918), and In E. P. Cubberley, Publio 8oheol A.dmi""· 
lralio" (Boaton, 1922). 
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sufficient· amount of state supervision to keep the schools up to a 
proper standard. 

The national government, as has already been pointed out, pos
sesses no formal powers with respect to education in the states. 
Nevertheless it has done a good deal to promote the interests of 
public education by publishing the results of investigations into 
educational problems, and by rendering advisory assistance to 
the state authorities. It maintains a Bureau of Education which 
is now within the jurisdiction of the Interior Department. At 
the head of this bureau is a Commissioner of Education appointed 
by the President. The functions of the bureau are almost wholly 
of an informational character; it collects data for the use of 
educators and publishes this material in annual reports and 
bulletins.• There is a movement to make this bureau a regular 
Department of Education, with a member of the cabinet at its 
head, and to increase its powers considerably; but this movement 
has not yet been successful. 

Within the l11st few years there has been a good deal of con
troversy, both in Congress and outside, over a proposal to ap
propriate further funds from the national treasury for the pro
motion of general education in the states, particularly in those 
states where the common school system needs toning up. This 
proposal is embodied in a measure which has been before Con• 
gress for some time but upon which no favorable action has yet 
been taken.' In favor of the measure it is argued that public 
elementary education is a national necessity and that if any state 
or city cannot raise sufficient money to keep its common schools 
up .to a proper standard, the interests of the whole nation will 
suffer in the end. There is just as much reason, and more, it is 
aSBerted, for federal aid to state schools as for such aid to state 
roads. On the other hand it is objected that the policy of large 
federal subsidies to education would involve the taxing of the 

'In 1917, h1 tho Smlth·llugbee act, Conpea provided that each 7oar 11 
1raot from the fPdPral trea~tury ahould be made to the several atatea in order 
to encournp V(){'atlonal edu~tlon. Tbta money le distributed amon• the 
•tatN on roodltlon that each •hnll rontrihute an equal amount. the dt. 
trtbutlon betnr mnd~ not by tb4t Bureau of Eduratlon, but by the Veterau' 
Bureau hPMiuiiE" a ronMid•rnbiP part of lta work for the pi"P8Hlt le connected 
with tho provldllllr of oocatlonal trolnloa for American ooldlen and aallora 
wbo were dloahlt'd ID the World War. 
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populous and thriving states of the East, the Middle West, and 
the Pacific Slope for the benefit of those other states, especially 
in the South, where the school system has heretofore been back
ward through lack of funds. Most of the federal government's 
income is provided by the taxpayers of states in which the public 
school system has already been brought up to a standard where 
there is no urgent need for federal assistance. The grants from 
the federal treasury would go to states which contribute very 
little of the revenue. In other words taxation would be levied 
upon some states for the benefit of others. This may sound 
objectionable, but it certainly is not new. Most of the national 
government's expenditure benefits some states more than others. 
Most of the state's expenditure benefits some communities more 
than others. The people of the United States form a nation, not 
merely an aggregation of self-interested states and communities. 

A somewhat more weighty objection may be found in the prob
ability that if the national government begins the practice of 
making large annual grants to the states for educational purposes 
it will, in due course, undertake to exercise control over the public 
school system of the country. All governmental experience points 
in that direction. When a government grants money for any pur
pose it has an undeniable right to make sure that the money is 
being properly spent. To do this it must· create some system of 
inspection. Inspection leads tq supervision, and supervision sooner 
or later merges into actual control. It is feared in many quar
ters that this would be the ultimate outcome of federal aid to 
common school education on any large scale. And it is a widely• 
held conviction that even a moderate centralization of co':ltrol 
at Washington would be detrimental in its effects upon American 
school policy. The issue is a large one and we have not yet heatd 
the end of it, but it is not intimately related to the general subject· 
of municipal school administration and no prolonged discussion 
of it would be justified here. 

Some Several probletns of great importance are engaging the atten
rcb~1%":f tion of the school authorities at the present time. The more 
ganization. conspicuous among th~m may be indicated by a series of questions 

which come under discussion whenever educators meet, and 
which are of direct interest to the whole community. How should 
teachers be selected? How may better recruits for the teaching 
profession be obtained, and good teachers kept from leaving the 
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service? .To what age should school attendance be made com
pulsory? How can pupils be kept from leaving school before 
they have received a sufficient amount of education? How should 
the school course be divided? Should we have junior high schools? 
Should the cities maintain junior colleges, and even municipal 
universities? Can the work of the schools be brought into closer 
and better contact with the resources of tbe public library? Is 
it possible to use the school plant, after school hours, for various 
forms of community service? Can greater use be made of the 
school plant during the school day? And where are we going to 
get the money with which to carry on all these new enterprises 
if we ultimately agree that they are desirable? These various 
questions may seem to be unrelated to one another, but they all 
point to different aspects of a single great problem and may be 
summed up in the one broad query: What changes in school 
organization will better enable education to fulfil its threefold 
purpose? 

In most American cities the appointment of principals, teachers, 
and assistants is made by the school board on the recommenda
tion of the superintendent. In most cases the superintendent's 
recommendations go before a committee on teachers before they 
are submitted to the whole board. The recommendations must 
be made from among applicants who possess certain educational 
qualifications which are laid down, as a rule, by state law. In 
some cities these qualifications are general in form, merely pro
viding, for example, that appointees must be graduates of normal 
schools, or of higher institutions, or that they must have state 
certificates. In other cities a competitive examination is periodi
cally held, and only those who rank high at this examination are 
eligible no matter what their prior qualifications may have been.• 
In all cases a certain amount of discretion is left with the superin
tendent. Some cities use examinations for promotion also, but 
the more common practice is to place reliance upon estimated 
classroom efficiency and the superintendent's personal judgment, 

'The reqnlremPnta dltreor In the varloua elaa110 of achoola. those aet for 
h(Jh 11<bool toaobera bolna cooolderably above thooe for teaohen lo tbo 
1radt•a. A full dhwuulon of the varioua requlftmttnta may be found in F. W. 
Rallou, Tile AppoiHIMPMI of Tt!ocllctr~ '" Citiu (Cambridge. Maaa., 1915). 
Me-ntion DillY al11o be made of the Ut't'Hent brief discuaion contained iD 
Chapter IV of the l'artlaod ( 0r.110o) Report of tAe Bw......, of tAe Pv61io 
.SoAool .Sr••- ( Yoolrero, llllG), 
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taking seniority into account as welL It is generally agreed 
nowadays that promotions should not be made on the basis of 
examinations alone, nor yet in accordance with the unrestricted 
discretion of the superintendent. Attempts are therefore being 
made to devise a plan for reliably measuring the efficiency of 
teachers by means of ratings and records based upon the com
bined judgment of various supervisory officials.' 

No system of appointment will avail to secure good teachers 
unless competent candidates come forward. And they will not 
come forward unless the pay and the conditions of service are 
sufficiently attractive. It is unfortunately true in many cities 
that the scale of salaries in the school department has not kept 
abreast of that which exists in private employment. Tbe median 
pay for public school teachers of all grsdes in American cities is 
less than twelve hundred dollars per year.• This is below the 
rate of wages earned by manual workers and far below the usual 
rate in any of the skilled trades or professions. The result is 
that young men and women who possess a high degree of mental 
capacity, ambition, and initiative, are not entering the teaching 
profession in adequate numbers. Or, if they accept positions in 
the city schools it is often as a means of earning money for 
further study or of employing their time until something better . 
turns up. The "turn-over" in the ranks· of city school teachers, : 
in other words the replacement average, is high in comparison : 
with that of the teaching staff in colleges or even compared with · 
the skilled-labor turn-over of well-organized business concerns. 
The difficulty encountered in obtaining good teacher.s is only 
exceeded by the difficulty encountered in keeping go.od teachers. 
For both these difficulties there is but one remedy-the remunera
tion must be brought to a point where the city schools can secure 
and retain the degree of teachipg skill and experience that they 
ought to have. Good pay and.high standards are inseparable.• 

'W. S. Monroe, M0G111ring t116 Re..Ut• of TeooAiftg (Boston, 1918). 
1 In 1919 the National Education Association compiled and published a 

Bullelin (No. 6) on TBOO/Iero' 8~ and 8olo'l/ Boh<Jduloo ;, th<J UmtetJ 
State. which showed the median salary rate for intermediate school teachers 
to be $1047 per annum. The figure is probably aomewhot higher today 
than It was In 1919. 

• To some extent a discl'epancy in pay can be offset by a liberal system 
of teachers' pensions. Various schemes of pensioning su[l<'rannuated school 
teachers are now established in American cities. They are described iD Paul 
Studensky, Teaoher1' Pension 8111WmB in IM UtMtecJ StatH (New York, 
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But the injustice to the "poor teacher" is not the only thing 
that the community ought to have in mind. It should not omit 
sympathy for the poor pupils who will be poorly taught so long 
as there are poor teachers in the schools. For in the last analysis 
the quality of public education depends upon the teachers. Suit
able buildings, a well-planned curriculum, and good text books 
all contribute their share towards the efficiency of a school; but 
these are inanimate things. Without capable and well-trained 
teachers they are not of much avail. Now effective teaching 
requires two attainments on the part of the teacher, a knowledge 
of the subject and an ability to impart this knowledge to others. 
Both of these things are equally essential and both are in large 
measure the result of training. It is for this reason that all the 
states and some of the cities maintain normal schools or teacher· 
training schools in which prospective teachers are educated in 
the art of giving instruction.' The universities also provide ex
tension courses and summer instruction with the same end in view. 

Aa respects teachers who are already in service, good training 
is to some extent a matter of capable supervision and in the 
larger cities a great deal of emphasis is now being placed upon the 
work of the supervisors whose duty it is to help the teachers by 
suggestions and guidance. Even larger appropriations should be 
devoted to this work than are at present available. We are in
clined to spend our school appropriations on buildings, books, 
supplies, and facilities for the pupils, and to feel that the com
munity discharges ita full obligation to the teachers when it 
pays them a living wage. But human knowledge and educational 
methods keep moving rapidly forward, and the teacher who is not 
enabled to keep close on the trail is sure to be left behind. Unless 
the teachers, therefore, are afforded the opportunity of being 
kept in touch with the latest and best methods in their respective 
fields they become inefficient and unprogressive without knowing 
it.• 

1020), and In the Bulletin of the Cai'IK!rle Foundation, prepared b7 ClJcle 
Furat and I. L. Kandel on PttfN'WN for Publio BoAool TeaMer~. 

'I". A. ManDJ, Cilr Trai'""' Bclloolo,for Tea<'Aera, United Stateo Bureau 
of Education Jl•llrtilt No. 47 ( Wuhlncton, 1915), 

• Tbe varloue meana of lmprovlnc tb~ work of tt"a<'hera are deacribed in 
C. R. Ruldi,.r, AI"""'- for tAo r .. ,...._, of T_.Aero ia B.,.,;.,., 
t:nltod StaM Buroau of Education B•lletia, No. 3 (Waohincton, 1911 ), 
and In H. C pd .. ratr'o papar on ''The lmpronment of Toaobera In Bonlee In 
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Another problem of school administration concerns the pupils 
and parents rather than the teachers. To what age should school 
attendance be made compulsory? In most of the states this age 
is now fixed at fourteen years (or grammar school graduation) 
although some Southern states still maintain the twelve-year 
limit: Many educators believe that even the fourteen-year limit 
is not high enough and are urging that it' be raised. In some 
states a step in this direction has been taken by requiring that 
all persons under sixteen years of age who engage in any form 
of wage-earning employment must either present a certificate of 
graduation from grammar school or must attend continuation 
classes for so many hours per week. More urgent than any rais
ing of the school age, however, is the need for more strictly en
forcing the rules which now exist. In some parts of the country 
the present age limit of twelve or fourteen years is poorly en
forced, with the result that many thousands in the backward 
rural sections and in the crowded districts of cities are growing 
up in illiteracy.' This situation is likely to continue, despite the 
increased strictness of the laws, until school attendance officers 
are appointed in all school districts. In the larger cities such 
officials are now provided for, and in many of the smaller ones as 
well. The results are apparent in a larger ~nd more regular school 
attendance. • 

But we should not depend wholly upon the stem arm of the law 
and the vigilant eye of a truant officer as the sole means of get
ting pupils into school or keeping them there. When normbl 
boys and girls dislike going to s~hool, when they stay· away at 
every opportunity, and leave school as soon as they can, t)lere 
\s reason to suspect that something is wrong with the school 
system itself. The whole problem of compulsory attendance is 
closely tied up with such matters as the nature of the studies; 
the quality of the teaching, the providing of specialized schools, 

City Schools" printed in the Proceeding• of the National Education Auom. 
lion, 1911, pp. 433-445. 

1 According to the census figures only one person in fifteen (above school 
age) is unable to write; but the experience of army officers with drafted 
men during the war showed that the proportion must be a great deal larger. 
The census enumerators take a man's word for it: the army authorities 
at the various camps applied an actual test.. They found that about one 
man in every five wo.s unable to write a simple letter of a dozen line& 

11 C. M. Woodward, Compvl$ory School AttendaROe, United States Bureau 
of Educetion Bulletin, No. II (Waehington, 1915). 
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and the ·division of the school course into grades. Only one
half the pupils who enter the elementary schools of American 
cities remain to the final elementary grade, and only one in ten 
reaches the final year of the high school. This high degree of 
mortality suggests not only that industry is a strong competitor 
with education but that the schools do not succeed in holding the 
allegiance of their pupils. The situation, however, is steadily 
being changed by various measures which are adjusting the 
schools more closely to the needs of their respective communities.' 

Originally it was assumed that free education ought to be 
provided by the city through the elementary grades and no 
further. Then the proposition was broached, and in time found 
general acceptance, that the system of free education should 
include the high schools. Now it is proposed to carry it further 
by the establishment Qf junior colleges and indeed there is some 
demand for full-fledged municipal universities. Junior colleges, 
with programs which carry their pupils through the first two years 
of regular collegiate work, have been established in many Ameri
can cities. Regular universities, maintained by the municipal 
treasury are also being maintained in some of them and their 
number will probably be increased as time goes on.• So we are 
face to face with the question: At what point in the educational 
process does the obligation of the city come to an end? There are 
state universities in most of the American commonwealths and 
to the support of these institutions the taxpayers of each city 
contribute their share. But some states have many large cities 
and the stste university cannot be located within easy access of 
them all. Hence the demand that facilities shall be provided for 
free collegiate eduration at home. The junior college is merely 
a way station on the road to a full four-year college course at 
the expense of the municipality. 

The public library is an institution of great educational value 
and its relation to the schools ought to be more intimate than is 
usually tho case. It is potentially a far more effective agency 
of public education than it has been made. Tbe schools and 

'The eatabllabment of junior hi.Jb achoola. for ezample, Ia one of theae 
mnaurn. lo"'or a diiK'UR~loo of tbia aubjl'Ct •ee T. H. Brlgp. T•• Jurtfor 
Bi{IA BoAool (Boston, 1920), 

1 Tbe la,.....t of th""" are the Collere of the City of New York. the Uol· 
~raley of Cln('hmatl, Tolt>do tTniveralty, and Akroa Unberaiq. It will 
he noted that three of tb ... four are Ill Ohio. 
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the public library have the same general mission, which is the 
education of the whole community. The library, however, has 
by no means so fully appreciated the fullness of its responsibili
ties. Too often it is merely an ornate building with a miscel
laneQus assortment of books (mostly fiction) on its shelves. The 
authorities usually buy whatever their readers ask for, and rarely 
assume any real leadership in moulding the tastes of the library's 
patrons. Its rules and regulations are sometimes needlessly 
strict; they place a damper upon the free use of the library 
facilities.' The tendency, moreover, has been to regard the public 
library as a place for adult readers primarily. But the way to 
enlarge this circle of adult readers is to bring them into touch 
with the resources of the library while they are young, and the 
public schools are the natural channels through which this can 
be accomplished. Were it not for the schools, there would be 
no readers for the library. 

In well-managed public libraries a policy of co-operation with 
the schools is now being followed. Many of them have estab
lished juvenile departments in which an expert carefully chooses 
books that are likely to interest the young. Reading lists of 
interesting and timely subjects are also kept posted; the pupils 
in the schools are encouraged to use the library in connection with 
their studies; illustrated lectures are provided in the late after
noon hours and on Saturdays; and the whole atmosphere of the 
library becomes one of welcome to readers of every age. It shoul.d 
not be thought, however, that all !fiUnicipallibraries are ~ndering: 
this degree of service. The majority of them have not yet been 
shaken from their stupor. The reason, in part at least, may be 
found in the personnel of library boards, or library trustees, 
whether appointive or ele~ti;.e. These boards are composed for. 
the most part of well-intentioned but easily-satisfied men and 
women who are more concerned ·with the dignity of their work 
than with the measure of service rendered. Compare the progress 
in school activities during the past thirty years with that which 
has taken place in the public library administration I There is no 
comparison. The suggestion that library boards should be 
abolished and their functions transferred to the regular school 

1 There are some cities, for example, in which the privilege& of the upubllc" 
library are extended only to property-owners or to those who secure, on their 
applications, the signature of a property-owner. 
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authorities has much to be said in its favor, for the library and 
its branches are integral parts of the city's educational plant.1 

Under ordinary conditions, how many hours of use does a 
community obtain from its school building in the course of a 
year? Five hours per day, five days per week, for about forty 
weeks in the year I That makes a total of about a thousand hours 
-a year contains more than eight times as many. When used for 
school purposes only, school buildings are empty seven-eighths of 
the time. But the cost of maintenance goes on all the time. 
School buildings are admirably suited for many after-school 
purposes; they are centrally-located, well-heated and ventilated, 
clean and commodious. Why not make use of them outside of 
school hours? Many cities are now making use of them for evening 
classes, for public meetings, and for neighborhood recreation. The 
high schools in many cities have become evening social centers for 
the section in which they are located. This means that the class
rooms, assembly hall, and gymnasium are opened for lectures, 
entertainments, games, and dances, all under the supervision of 
officials (usually teachers) who are appointed and paid by the 
school board. The complaint is sometimes made that this wider 
use of the school plant is not education in the customary sense, 
but recreation or amusement, and that the taxpayers should not 
be required to pay for adult amusement under color of support
ing a public school system. There is some force in this contention, 
but so long as the work is of value to the community and worth 
what it costs, the particular heading under which the money is 
expended does not matter a great deal. These evening activities 
are placed in charge of the school authorities as a matter of con
venience and not because they are exclusively of an educational 
character.• 

Do we make sufficient use of the school facilities within the 
available school hours of the day? The usual school program 
does not cover more than five hours, although there are eight 
houra between eight o'clock in the morning and four in the after
noon. In Gary, Indiana, a few years ago the school authorities 
decided that schooling, like labor, should be put on an eight-hours-

• Tbla bu boon done. for ozamplo, In IndlanapoiiL Under tbo eommlaalon 
form of 1\lft"rnm•nt. mon!OYer, the arhoola and the public library are fre.. 
QUently plat"ed under the ume administrative beadshl»-

'0. A. l'erry, TAo Wider UN oflloe Bcllool Ploof (New York, 1911). 
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a-day basis. Pupils were therefore kept at school from eight 
until four, spending half their time in the classrooms and the 
other half at vocational work or at organized play. By this 
two-platoon system the classrooms were made to accommodate 
twice_ the customary number of pupils. The Gary plan is based 
on the idea that a school plant should include a school, a work
shop, a playground, a library, a gymnasium, and a community 
center all rolled into one and kept in use all the time. It takes 
into reckoning, moreover, the generally-accepted principle that 
leisure and play can be made to serve the ends of education. 
Special emphasis is placed by the Gary plan upon letting each 
pupil follow his own line of interests both in the classroom and 
in vocational work.' The plan was given a trial in some of the 
New York City schools during Mayor Mitchel's 11dministration 
but it proved highly unpopular with the parents of school chil
dren who objected to the practice of keeping the youngsters at 
school during the hours when they might be at home doing chores 
or running errands. Labor leaders also looked askance at the 
vocational aspect of the plan, believing that this embodied a 
scheme to get the children more rapidly out of the schools into 
the shops and factories. 

The Rise of Mention of vocational training brings up a school problem of 
Vocational great importance. For some years the whole curriculum of the 
Education. 

public schools has been in precess of change. The training of 

The Pass
ing of the 
Old Curri
culum. 

the old-time city school was in large measure literary and in
tellectual, without any direct relation to the present or futuie 
interests of pupils. It was a heritage from a preceding genera-· 
tion in which education was the prerogative of the well-to-do,. the 
privilege of the leisure class, designated to give culture and erudi
tion. But inasmuch as nearly ninety per cent of all the pupils in . 
the public schools go directly into some form of industrial or mer
cantile employment (not into the learned professions) it can 
readily be seen that a school program of strictly cultural studies 
does not satisfy the needs of the modern municipality. Hence 
the demand for vocational education, for such study and practice 
as will connect the pupil directly with his future life work. 

In response for the demand for vocational studies the old 
curriculum has undergone a radical transformation. Today it is 

1 W. P. Burris, The School Svstem of GMl/, lndiaM, United States Bureau 
of Education, BuUetin, No. 18 {Washington, 1915). 
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the disposition of educators to challenge every subject to demon
strate ite value. A subject which cannot demonstrate that it 
helps to fulfil some one of the recognized purposes of education 
is given a subordinate place in the curriculum or taken out al
together. In keeping with this attitude the vocational studies 
have come into great prominence during the past twenty years 
or more, for they are regarded as connecting the pupil with 
his future life-work. Shopwork, millinery, sewing, cooking, steno
graphy, mechanical drawing, and a. dozen other branches of 
vocational work have been brought into the school program. 
They are crowding the older high school studies, particularly 
the classical languages, into the background. Special schools 
of commerce and industry have been provided in many of the 
large cities, and special schools of agriculture in the rural 
districts.' . 

These various changes in the scope and drift of public school 
activities have made new demands upon the school plant. The 
location, planning and equipment of the schoolhouses have 
become matters of greater moment than they used to be.• A 
good school site must be central, that is, readily accessible to 
the whole population of the district. Pupils who live at a 
distance can be brought to and from the school in motor busses, 
as ie now being done in many cities; but the adults who resort 
to the schools for evening instruction or recreation cannot well 
be transported in this way. The school site, moreover, should 
be in a region of relative quiet, not in close proximity to a rail
road or an interurban street railway line with heavy cars. It 
~hould be spacious enough to afford room for playgrounds, an 
athletic field, and other appurtenances besides the school build
ing. The building itself, if more than one story in height, should 
be of fire-resisting construction, and care should be devoted to its 

a No .wn•lble penon ehould regret that the ecboolll have moved In thl1 
new direct lou ; the only queaUon la how far they ought to go. If the onQ' 
purpoee of education were to teach the art of earntna a living, It would 
be another matter: but purely Yocatlonal atudiM do not atrord wfliclent 
.rope for the attainment of the other educational purposes. Man doe. 
oot live by b""'d alooe. Tbo •ultural otudleo bne tbelr nlue altboucll tbla 
Ia often overlooked becauae it doea not appear ln plain eight to the naked 
aye. Ev("u In the vocational acbool there ahould be a proper balance between 
the dd.niteb YOratlonal 11tudlu and the c~ultural studies. 

1 M. Ayero. J. F. Wllliamo, and T. D. Wood, Heelllfwl Solloolo; H..., 
lo Buil<i, Ev•ip ao4 MaiAmi~ TleM (Boato11, 1918). 
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ventilation, light and heating. It is also desirable that the 
building be so constructed as to be readily and cheaply made 
over, for the local needs as respects the interior arrangements of 
school buildings are changing year by year. Too often, unfor
tunately, the architect and the school authorities unite in the 
creation of a massive structure which within a relatively short 
time proves to be ill-suited to new conditions and yet can
not be remodelled without a large outlay. School methods should 
not be stereotyped in this way. We do not know what sort of 
school plant a city may need thirty years hence; but it is a fair 
prediction that it will be something different from what is 
needed today. Educational methods can only be kept flexible 
by keeping the school plant flexible. Those cities are wise which 
follow the policy of building inexpensively with the expectation 
that as soon as a school building becomes unsuitable it can be 
remodelled or sold without too heavy a loss.1 

The place for a playground is in connection with the school
house. It is part of the educational plant. The boy without a 
playground is father to the man without a job. He is suffering 
exactly the same loss, the cutting of the main strand of his 
existence. • Yet it is only within recent years that school author
ities, and the public as well, have come to appreciate the educa-

' ' tiona! value of organized and supervised play. Recreation and 
play, when properly carried, on, afford not only exercise and 
amusement, but education as well. Some useful lessons which 
cannot be taught in the class room ai-e learned by participa
tion in organized Q.thletics. Everyone realizes, for example, thst 
play in which there is no leadership and no observance of ru!es is 
a very poor sort of play. It may give physical exercise in 
plenty, yet it satisfies nobody. Anarchy on the playground .is 
no more satisfying than anarchy in other branches of humati 

2 This does not mean, however, that the schoolbouaes should be IIID.all 
•tructurea, with accommodation for only a few clBBSes. Larger structures 
are desirable from both a financial and an educational point of view; bot 
evet large schoolhouses can be built with an eye to economy. Attention 
may be called to the article on "The School Building Program" by George 
D. Strayer, in the ProceediftgB of the Fourteenth .Natiotaal Conf~ on 
Citl PIG""illfl (1922), eopecially p, 5L The whole matter of school build
iDp is also discuBSed. in the Report of the Survey of Public Bclwoll tw. PAll• 
delphia (1920) and In Volume I of the Baltimoro School Bv,..,er (1921). 

• Joseph Lee, Plav m Educati<m (New York, 1915l, p, vili. 
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activity. · Organized play is merely government on a small scale. 
The element of leadership, the discipline, the rules, the practice 
of obeying the umpire-they all suggest that officials, laws, 
government, and courts are essential to the best interests of the 
individual in the great interplay of life. To be of educational 
value, however, play must be organized, directed, and supervised. 
This means that the public playground, whether connected with 
the schools or located elsewhere, should be under the jurisdiction 
of the school authorities. It is not a park in the ordinary sense 
and there is no sound reason for placing it under the control of 
the city's park department. 

Public education in the United States has become enormously 
more expensive during the past twenty years. School buildings 
cost more to construct and maintain; the pay of teachers has been 
increased; the supplies used in schools are steadily improving in 
quality-and in price.· The new methods of school organization 
and instruction, the wider use of the schools, the extension of 
vocational education, the providing of free text books, the progress 
of health work in the schools, the establishment of evening 
achools, continuation schools, vocational schools-all these things 
have caused the cost to keep mounting year after year.1 The 
public schools of the United States now cost the taxpayer more 

• than a billion dollars pet annum. That is twice what they 
cost ten years ago.• If the expenses double once more in the 
next decade, where will the money come from? The schools 
are not the only instrurbentalities of public service. They must 
share the public income with many other municipal departments 
-streets, health, poor relief, police, fire proteCtion, water supply, 
aanitation-all of which are clamoring for more money each year. 
It may be replied, of course, that the way to get more money for 
111l of them is to keep raising the tax rate. This, however, merely 
betrays the existence of a common impression, which is that city 
tax rates have the sky as their limit. The truth is that when 
taxes on property rise above a certain point they are a deter
rent to the erection of new huildinge and check the industrial 

• For a dlo<unlon of braltb work Ill the oohoolo. - al>..,o pp. 211ll.21o. 
1 AUowan('e n1u•t be made. however, tor the fact that the purchaalnr Power 

of moou hu declined rooolderably durl.,. tblo d..,.do. 0.. tblo quootllm of 
lot"reued acbool expendltul'ell there I• an IDtereatlnr article by Edwin B. 
8U.nn• Nltltltd, "Can \\"a P&J for Education 'I'" In the Ecf.uoa•ioaai ~. 
VoL LXlV, pp. 18:1-1911 (October, 1922). 
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progress of the community. Within certain flexible limits a city 
has only so much money to spend. 

Some of the money that is needed for the support of the public 
schools is supplied by the taxpayers of the city or school district, 
and some of it by the state. In many parts of the country the 
annual contributions of the state treasury toward defraying the 
cost of local schools is very large. In some cities the school 
board has independent authority to levy taxes up to a certain 
maximum, but in others it merely gets such portion of the 
regular tax income as the regular appropriating authorities may 
choose to give it. The chief argument for placing the appropria
tion of school funds in the hands of the city council or the city 
commission is that it unifies the local taxing power, making 
one representative body responsible for all municipal expenditures. 
But experience demonstrates that there are serious objections to 
the policy of requiring the school board to come as a suppliant 
before the group of politicians who usually compose the city coun
cil. Nothing conduces more surely to draw the schools into 
politics. The school board must play the game, as the council
men understand it, or the money will not be forthcoming. The 
best policy, and the one which is now being followed by the 
more progressive cities, is to set a maximum limit within which 
the school board has its own taxing power. 

The rapid increase in the p!Jrcentage of municipal taxes now 
taken by the school authorities has been the subject of much 
comment in business circles. The expenditure for schools is 
now the largest item in the municipal budget. School 'expenses 
have risen much more rapidly, dUring the past ten years, t,han 
the expenditures for police, fire protection, sanitation, or health. 
A billion dollars per annum seems to be a large sum for the 
country to spend on its schools; it is nearly ten dollars per capita. 
But it is only half as much as the American people spend each 
year upon tobacco, chewing gum, ice cream, perfumery, and 
cosmetics. Reckoning the total annual income of the entire popu
lation at about seventy billions the cost of public education 
represents less than tw~ cents out of every dollar earned. It is a 
fair statement, moreover, that the taxpayer comes nearer getting 
one hundred cents on the dollar for his outlays in the school 
department than in any other branch of municipal administra
tion. Money for the schools will be forthcoming so long as people 
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appreciate this fact. If present sources of revenue will not 
stand the strain, others must be found. There is nc more profit
able use to which the people can consecrate their public expendi
tures. 

In 1780, when John Adams drafted the first constitution of 
Massachusetts, he inserted a notable provision setting forth the 
relation of "wisdom and knowledge" to the maintenance of free 
institutions.' This relation was so intimate, he believed, that it 
should be the duty of "legislatures and magistrates" to bestow 
special care upon "spreading the opportunities and advantages 
of education in the various parts of the country, and among the 
different orders of the people." In this Adams was right. No 
matter where one may go, in any part of the world, it will be 
found that political democracy and public education walk hand 
in hand. In despotisms cne will rarely find a system of uni
versal, free, public education; or, if it is found, we may be sure 
that the despotism will not last very long. Education is the 
friend of democracy and the foe of despotism. Indeed it can 
fairly be said that without a system of public education no 
democracy can ensure its own permanence. This is because the 
maintenance of democratic government depends upon the ability 
of the people to think straight and to see things clearly. The 
more political freedom you give a people the greater is their 
opportunity for abusing it. 

But someone may interpose to ask this embarrassing question: 
If education helps to make people more sensible in political 
matters, why is it that well-educated and intelligent people are 
often found among corrupt and selfish politicians, and that 
even college graduates at times become political hOBBes? The 
answer is that in this, as in other things, a general truth does 
not cease to be a general truth because there are exceptions to 
it. Many well-educated men are unable to earn a living, but 
would anybody argue that education, as a general rule, renders 

1 "Wl1dom and knowledge. •• well u 't'irtue, diluaed ~neral]J' amonc the 
body of tho people, boln1 noeoaoary for the prooonatlon of their riJihta and 
Uhfrtifl; and •• theae dt>pend on epreadinc the opportunities and ade 
nntaiN of IMiuration tD the n.rioua part. of the country, and amonr the 
dlll'•rent ordora of tho people, It ohall bo tho dury of lqlalatureo and macia
tratN, In all ruture perloda of thl• commonwealth, to cherish the Interests 
of ltteratu ... and the Bclen~ and all aemlnarlee of them: eapeciall:y the 
unl .. ralt7 at Cambrldco, publle 11Choolo and rrammar IICboolo Ill the 
loWDI •• ·" c ... -..., .v...-...-. Chaptel V, lloetioD u. 
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no aid toward gaining a livelihood? As well might one urge that 
newspapers render no service in disseminating the truth beca'!_lse 
they occasionally print lies. It is quite true that men are not 
politically wise in exact proportion to the extent of their educa
tion. The man or woman who is only a grammar school grad
uate may have more political wisdom than the most finished 
scholar in the land. But this does not impair the fundamental 
truth that knowledge is preferable to ignorance in all countries, 
at all times, and in every field of human activity. 
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CHAPTER XXXIX 

PUBLIC LIGHTING 

It is only in modem times that the lighting of streets has 
become a municipal function. Even London, the world's largest 
city, remained unlighted until the middle of the eighteenth 
century. The gossipy Pepys, in his classic Diary, recounts the 
difficulties and dangers which beset night traffic in the metropolis 
during the era of the Stuart kings. Theatres and other places 
of amusements confined their activities to the day hours. There 
was no evening work or recreation. The Londoner of Milton's 
time barred his doors and went to bed when darkness came, 
for there was little else to do. The tallow candle was about the 
only indoor lighting appliance known to the world for more than 
a thousand years. Oil lanterns were occasionally hung at the 
street comers and in front of doorways during the seventeenth 
and eighteenth centuries, but gas did not come into general use 
until after 1800. This new illuminant held undisputed sway 
until about 1880 when electricity entered the field and advanc
ing with extraordinary strides gradually crowded gas aside. The 
science of illumination has made greater progress during the last 
fifty years than it was able to make in the preceding tw~ 
thousand.1 · • • ' 

The unreflective mind of today does not readily grasp ·the 
enormity of the change which the progress of artificial illumina
tion has wrought in the methods of urban life. Artificial light, . 
now brought to a high pitch of efficiency, has freed the people 
from their ancient dependence upon the caprice of sun and moon. 
Industries are enabled to operate in double shifts, and some 
great enterprises crowd most of their work into the night hours, 
the morning newspapers for example. Much of our transporta
tion by water, by rail, and by road is now made possible by 

1 On the evolution of artificial lighting appliances see Walter Hough, 
"The Development of Illumination" in the .A.mwud Report of the Smithsonian 
Institution, 1901. 
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artificial lighting. The planning of giant buildings has been 
simplified by the fact that care need no longer be taken to 
provide all the rooms with natural light. A considerable part 
of every great city's trade and industry is nowadays carried on 
in places to which the sun's rays rarely or never penetrate. For 
proof of this one need only walk through any large department 
store and note the amount of artificial illumination that is used 
during the day hours. Without high-powered artificial lighting, 
moreover, the city's recreation facilities, both public and private, 
could never have been elaborated to their present extent. To 
take only a single example, the most widely popular among all 
present-day forms of recreation, the motion picture shows, could 
not have been developed. For many centuries the world dis
liked and dreaded the coming of the night wherein no man could 
work, and it is small wonder that among primitive peoples the 
sun and the moon became objects of reverence and worship. 
Not least among the allurements of the New Jerusalem was the 
promise tltat "there shall be no night there." 

Night, in the modern city, has been transformed into day. This 
is because the municipal authorities have assumed the function 
of making the streets and other public places both safe and con
venient for traffic during the night hours. The wayfaring man 
does not always appreciate how intimately this function is 
related to his own habits of life, nor does he look upon public 
lighting as one of the major municipal activities. He has some 
ideas, as a rule, about street pavements, public buildings, parks, 
and schools; he may even have some hazy opinions about poor 
relief and public health; but as respects public lighting the 
average Citizen rarely has any constructive ideas at all. No 
branch of municipal administration receives less of his thought 
or observation. Not one man in ten, for example, can tell you 
whether the street lights around the corner from his home are 
arcs or ineandcsecnts, whether the poles are of wood or of iron, 
or whether the globes are frosted or plain. The only thing that 
conrerns hiln is that there should be enough illumination-the 
more of it tl1e better. 

Now one consequence of this is that the element of waste in 
public lighting bulks very large. It is probably larger here than 
in any other brunch of municipal activity. From twenty to 
forty per cent of what the city spends under th& head of public 
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lighting can usually be set down as waste because it renders no 
real service in promoting public safety or convenience. No street 
light is one-hundred per cent efficient unless it is properly located 
with reference to other lights, correctly shaded, free from glare, 
and set at such an elevation that the maximum illumination 
falls where it is most needed, which is usually the middle of the 
stnret.' Other matters should also be taken into account in de
vising, for any designated thoroughfare, a plan of lighting which 
will give the greatest amount of service for the minimum of 
cost. For example, the amount and nature of the after-dark 
traffic in the street and the quantity of light contributed to the 
street surface from private sources (shop windows and illuminated 
signs) should be taken into account.• Even the color of pave
ment is of some consequence.• The scheme of public lighting, 
in a word, should be adapted to the environment, whatever it 
is. Efficiency in public lighting is a matter of adequate light 
flux, location, steadiness, reliability, ~esthetic attractiveness, and 
cost. Look at the full moon on a clear night. She does not give 
a high degree of illumination anywhere, but in point of uniform 
distribution, softness, steadiness, and the absence of glare no 
system of lighting yet devised by man compares with her work. 

The work of public lighting presents a great many problems 
of varying difficulty. They relate not only to highways but to 
municipal buildings, parks, . and all other places of outdoor 
resort. In the case of public buildings the problems do not 
differ materially from those encountered in structures under 

1 The intensity of the illumination· varies, of course, with the distance 
from the light. The appended drawing indicates the ideal uniform illumina
tion on the street surface. whicb can be achieved b;p the use of scienti.fi.cally 
designed refractors. · · 

• Stand on a busy comer some night, wltb stores and theatres well Illumi
nated all around; glance at the street lamps with their rays so completely 
swallowed in the flood of surrounding light that they have a reddish hue, 
and you will realize that there is a great deal of waste continually going on. 

• A concrete pavement, obviously, neata up" less light than one of macadam. 
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private ownership, but most American cities have been astonish
ingly unprogressive as respects the lighting of police and fire 
stations, not to speak of the offices at the city hall. Even the 
reading rooms of public libraries have left much to be desired 
in the way of satisfactory lighting, although these are rooms 
in which comfort and convenience depend very largely upon 
good lighting facilities. The science of interior illumination 
has made extraordinary progress during the past twenty years, 
but much of it has passed over the heads of the municipal 
authorities.' 

The satisfactory lighting of parks is not a matter of any great 
difficulty since it is largely a question of so placing the lights 
that they will serve the ends of public order while contributing 
to the resthetic attractiveness of the region. Utility and at
tractiveness, however, are not always easy to reconcile. From 
a police point of view the best results are obtained by placing 
the lights irregularly, wherever dark spots among the trees or 
shrubbery call for them, and especially in out-of-the-way places. 
The park designer, on the other hand, usually prefers to have 
the lights ranged along the curved walks and driveways in such 
way as to accentuate these features of his plan. But in any 
case the use of high-powered lights in public parks (except on 
such parkways as are arteries of traffic) involves a waste of 
public money. No higher degree of illumination is needed than 
than which is given to minor residential streets. Playgrounds, 
athletic fields, and such places of public amusement, on the 
other hand, require a much higher standard of illumination if 
theY, are to be made available for use after dark. Some cities, 
both in England and America, have been experimenting along this 
line, but it is not yet certain that the policy of making play
grounds and athletic fields available for after-dark use is worth 
what it costs for lighting and supervision. 

Ninety per cent or more of the city's public lighting problems 
are connected with the illumination of streets, squares, and 
alleyways. In the case of alleyways, minor residential streets, 
and other public thoroughfares in which there is very little night 
traffic the chief purpose of lighting is to facilitate the work of 

'A a. lnteHetlnl and u•eful chapter on "Liabtinl' In Public Buildings" 
may be found In M. Lucltl<oh, TH LigArn.v d.rl (Ne,.. York, 1917), pp. 
1611-170.. 

The Light· 
lngof 
Parka. 

The Light
logo! 
City 
Street& 



TheG~at 
Variety In 
Needs, 

Cla .. ifica· 
tion of 
Streets fol' 
Lighting 
Purposes. 

358 MUNICIPAL ADMINISTRATION 

the police. There was a time when this could be said to be the 
chief purpose of all public lighting. One hundred years ago the 
amount of public lighting was almost uniform everywhere-it was 
determined by considerations of safety and not by motives of 
convenience. But the enormously increased use of certain streets 
during the night hours has clictated a radical departure from this 
policy during the last ten decades. Piccadilly, the Place de 
!'Opera, and Lower Broadway have many times the amount of 
illumination that is given to the streets of Pimlico, Montmartre, 
or the East Side. Even in the same section of a great city, the 
power of the lights may vary tremendously from street to street. 
This is merely because the degree of illumination required by a 
modern thoroughfare depends on the amount and nature of the 
traffic which passes through it between the hours of sunset and 
sunrise, more particularly between the hours of sunset and mid
night. 

And in this respect there is a world of clifference between 
streets, even though they run side by side. It is not the com
mercial importance of a thoroughfare that determines its light
ing needs. Some streets which are densely thronged with traffic 
during the day hours may be almost deserted by night-the 
streets of· the wholesale and financial districts for example. 
Conversely it sometimes happens, although not so often, that 
theatres and other places of evening recreation are located on 
streets in which there is no large flow of traffic during the day. 
So it comes to pass that, paradoxical as it may seem, a street 
may be paved for dense traffic. and lighted for almost no traffic 
at all. For this reason the requirements of any thoroughfare, 
as respects illumination, cannot be determined by the applica
tion of a rule or formula.; they are ascertainable only by a care
ful survey on the spot, Too of~en, however, no such careful study 
is made. The practice of taking a traffic census in order to 
determine what type of pavement a street should have is now 
common in American cities; but surveys made during the night 
hours as a basis for adjusting the lighting system to the actual 
needs of the thoroughfare-such surveys are very rarely under-
taken. · 

Although there are some dangers involved in any attempt 
to classify streets in accordance with their lighting needs, it is 
sometimes practicable to do this and to gain some advantage 
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from so doing-provided one bears in mind that some streets 
will not fall readily into any class but will stand on the border 
line. Nevertheless, from the standpoint of their lighting problema, 
there are some broad divisions into which the city's thoroughfares 
fall, and with a watchful eye for the occasional exceptions they 
may safely be dealt with by groups or classes. 

First of all there are, in every city, certain streets or parte of 
streets into which great throngs of people, either in vehicles or 
afoot, are drawn as though by an irresistible urge, night after 
night. In small communities the main retail business thorough
fare always draws the crowds; but in larger places this is not 
necessarily the case. Lower Broadway is far more densely 
thronged at ten P.M. than Fifth Avenue; Piccadilly is livelier 
by night than Regent Street; the Grand Boulevards of Paris 
carry more people in the evening hours than does the Rue de 
Rivoli. The location of the theatres, the cafes, and the other 
focal pointe of night-life will determine the direction of the 
popular current; but when once the drift is fixed it often remains 
by reason of tradition and habit. If a stream of night traffic 
once sets its course in a certain direction it rarely changes, and 
indeed it will often compel a transformation in the character of 
the street rather than alter its own fixed habits. 

Streets which attract great throngs of people in the evening 
hours obviously require a high degree of illumination in the 
interests of public convenience. But the proprietors of shops, 
restaurants, theatres, and other enterprises along such streets are 
thrmselves alive to the psychological magnetism of bright lights, 
and they usually provide a large amount of illumination apart 
altogether from that supplied by the city. Where the people 
gather in large numbers, moreover, is the indicated location for 
illuminated signs and electric advertising devices of every sort. 
The result is that such areas are literally flooded with light, 
far beyond their actual requirements. But this does not mean 
that the city can venture to leave the lighting of such streets, 
or portions of streets, to private initiative. Much of this private 
illumination has only an accidental relation to the street surface; 
most of it is projected up into the air. Nearly all of it, more
over, is shut off at midnight and were it not for the lights that 
are provided by the city, these regions would be in darkness 
thereafter. The contribution from private aources ought to be 
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taken into account as a means of avoiding waste, but it cannot 
be entirely relied upon. 

Streets which enjoy a large degree of evening popularity re
quire, as a minimum, many times the degree of illumination 
afforded by the full moon on a clear night. Roughly it should 
be at least the equivalent of thirty to forty foot-candles measured 
at the street or sidewalk surfaces.1 As a matter of fact it is 
usually higher in American cities. The requisite illumination 
can be most satisfactorily provided by the use of luminous arc 
lamps, set bigh in the air, and spaced about one hundred feet 
apart, or by clusters of high-powered Mazda lamps mounted on 
decorative standards at somewhat closer intervals. The latter 
plan, which adds greatly to the appearance of the street, is much 
the more popular nowadays; but it is very expensive.• 

Second, there are the arterial traffic streets which carry a 
considerable amount of vehicle and pedestrian traffic during the 
evening hours, but are not thronged or congested. Such streets 
require a less brilliant illumination, but here also it is to be 
remembered that a good deal is provided from private sources. 
The city must make good the difference. Luminous arc lamps 
of moderate power give satisfactory service on such streets, but 
even on these subsidiary business thoroughfares the clamor for 
clusters of Mazda lamps has become more insistent during recent 
years despite the high cost involved. Streets of this second class 
differ more widely among themselves than do those in any of the 
other classes. They require from four to eight times the mo~~
light standard.• · · · · ' 

"The Intensity of light is usually designated in foot-candles or in' frac
tions of a foot-candle. A foot-candle is the light tJhed by one unit of candle 
power on a surface set at right angles to the direction of the light at· a 
distance of "one linear foot. A unit·of candle power is the light produced 
(at the candle) by one laboratory candle burning at the rate of 120 grain a 
per hour. The "moonlight standard" is about one quarter of one foot~candle. 

• The cost of creating a "great white way" by the use of 6.6 Amp. 
luminous arc lamps, or 2500 0. P~ Mazda lamps, is so~IK!times as high as five 
dollars per linear foot of street per annum. 

• A tabulation of street accidents, by hours of the day and night. shows 
that the maximum .numbers occur during the interval between 5 p.m and 
9 p.m. during the winter months. It bas been estimated that nearly 20 
per cent of the night-traffic accidents are due to defective illumioation of 
the streets. For a full discussion of the matter see the paper on "Street 
Lighting and Public Safety" by Earl A. Anderson, reprinted from the Pro
cudingl of tho 4....-ica!O Societr for M"nicipollmprov....,.fl (1921). 
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The streets of the wholesale, financial, and office districts 
form a third group. They bulk large in the daily life of the 
community, and contain a vast amount of valuable property. 
But they are very little used after six o'clock in the evening, 
and by nine they are as quiet as a. rural roa.dway. Efficient 
public lighting accordingly becomes a. matter of police protection 
rather than of catering to traffic convenience. The city authorities 
do not always recognize this fact, however, and their sense ol 
the great importance of these streets by day seems to exert a. sub
conscious influence upon their action in providing light by night. 
Whether for this reason or for some other the streets of the 
wholesale, financial, and office districts are usually provided with 
more public illumination than they really need for the preven
tion of crime, and the amount could be considerably reduced in 
most cities without inconvenience to anybody. 

There is the very large group of thoroughfares which we com
monly speak of as "residential" streets. This generic term in
cludes highways of great variety-broad and narrow, crooked 
and straight, with trees and without, with long rows of tene
ments set flush to the sidewalk or with houses of the well-to-do 
standing a dignified distance back from the street line. If one 
were disposed to divide and sub-divide the general category of 
residential streets, it would be possible to disintegrate almost with
out end. Although these residential streets are by far the most 
numerous among urban highways they are ordinarily utilized by 
a very small amount of night traffic. On the average residential 
streeet there is more traffic in a single hour of the day than in 
the nine-hour period between ten o'clock and seven. The amount 
of illumination required on residential streets is also, therefore, 
a question of supplementing the work of the police rather than 
of facilitating the passage of traffic although the latter aspect 
of the problem cannot be altogether left out of the reckoning. 
The lighting should at least be up to moonlight standard. On 
residential streets the public lights must do all the work, for 
the amount of illumination contributed by private owners is 
negligible. The type of light to be used on these streets depends 
very largely upon their topography. If the street is wide and 
straight, without being heav1ly shaded by trees, the use of 
luminous arc lamps set twenty to thirty feet above the surface 
and located at wide intervals is practicable; Jmt on narrow, 

3. Streets 
of the 
Wholesale 
District. 

4. Tho 
Residential 
Streets. 



The Use of 
Gas Lamps 
on Minor 
Str<!ets. 

LlgbtiD1r 
and the 
Prevention 
of Crime. 

E:~:trava
gance in 
PubUc 
LIJhting, 

362 MUNICIPAL ADMINISTRATION 

crooked, and heavily-shaded residential streets it is wiser to 
provide Mazda or nitrogen lamps on twelve to eighteen foot 
standards at much smaller distances apart. Property owners on 
all residential streets seem to have a strong preference for the 
latter type of lighting, and this predilection the municipal author
ities ·often feel bound to respect even when it is at variance with 
their own judgment. 

Gas is still used to some extent in the lighting of residential 
streets, but it is slowly giving way. This is not because gas is 
more expensive than electricity or technically inferior as an 
illuminant. There is a certain public prejudice against its use. 
In alleyways, courts, and passages gas lamps are still in fairly 
general use but even here they are being crowded out. rhe 
amount of illumination required in alleys is small, but it must be 
enough to serve the ends of police protection. No particular 
attention need be paid to the attractiveness of these alley lights, 
of course, so the problem becomes a simple matter of obtaining 
the required minimum of light at the lowest possible cost. 

In no case should street illumination be reduced to a point 
where it handicaps the work of the police. It has been found by 
a careful investigation of the criminal statistics that street 
crimes (hold-ups, assaults, automobile thefts, etc.) are relatively 
more numerous on badly-lighted streets than on those which 
are well-lighted. During the winter of 1917-18, in the endeavor to 
conserve the nation's fuel suplJly, the amount of street illumina
tion was substantially reduced in many American cities. But 
as the streets grew dark the bl,'ndits grew busier. In. Chicag?1 
as one newspaper put it, "they turned off the lights to save the 
coal, but turned them on again to save the people." Every 
street light is a silent policeman. Good street lighting multiplies 
the efficiency of the city's protective forces. . , 

From what has been written in the foregoing pages it will 
be seen that each of these five' groups of public highways has 
its own speoial requirements, quite different from those of the 
remaining groups. Their needs, in fact, are as diverse in the 
matter of light as in such matters as paving and cleaning; but 
it cannot be said that the municipal authorities have generally 
recognized this axiom of civic administration. For the most 
part they have adopted a certain type of lamp and placed it on 
street after street, usually at the same height and interval, with-
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out much heed to differences in the lighting requirements. A 
few streets, accordingly, get less light then they need; the majority 
of streets get too much. In this matter European cities have 
shown better judgment than America. The cities of the New 
World are more amply lighted, it is true, but more injudiciously 
and more extravagantly. People everywhere are careful to avoid 
the waste of artificial light in their own homes. They know 
that wastage reflects itself, with unerring certainty, in the monthly 
hill. But the sight of flagrant and continuous waste in public 
places seems to make very little impression upon their minds. 
Thousands of lights would not be permitted to wage a competi
tion with the full moon if every citizen recognized this is one of 
the municipal extravagances that he has to pay for. Aristophanes 
calculatsd that the moon's light was worth one drachma (eighteen 
cents) per month to every Athenian. But the citizen of today 
gives little heed to sucli trifles. He demands that we strictly 
regulate the projection of the rays from automobile headlights, 
but he is not so insistent that the rays of the streets lamps be 
gathered up and directed to the street surface where they belong. 

Public lighting is a science, like water supply, sanitation, edu- The Lark 
cation, or the protection of the public health. But it has not r1;S;:,~ue 
been commonly regarded as a science by the city authorities. The Policy. 

usual course has been to plant a pole and put a light wherever 
and whenever a few influential citizens ask for it. Most of the 
smaller American cities have no lighting plan and no public 
lighting policy; some of them are not even provided with lamp-
maps showing where existing lights are located. Obsolete types 
of lamps, globes, and reflectors are often retained, year after 
year; because the officials of the lighting department are lacking 
in technical knowledge or are in collusion with the private com-
pany which holds the lighting contract and which naturally 
desires to avoid, so far as it can, the expense of modernizing the 
equipment. Some cities have adopted the moonlight-and-after-
midnight schedule of lighting, an arrangement by which a desig-
nated percentage of the lights are turned off whenever meteoro-
logical conditions are favorable, and after midnight in any case. 
The u~ual plan is to dispense with eyery second light, or every 
third light except at street corners.• Such a schedule involves 
a saving of from ten to fifteen per cent in the cost of public 

'lD tho rue ol duo..,,. OIM! of tho th,... !Iehto ID each c!luoter Ia left 011. 
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lighting.' For the proper working of this arrangement, more
over, it is necessary to place on separate circuits those lights 
which are to be extinguished as per schedule, and this re
quirement involves a considerable addition to the expense of 
installation. 

The cost of public lighting depends upon many factors, some 
of which receive very little consideration in popular discussions 
of the subject. In the case of lighting by gas, one of the most 
important of these is the proximity of the city to natural gas 
fields, or to coal fields or oil wells. The cost of coal and of oil 
depends in large part upon the distance over which it has to be 
transported. The sub-surface topography of the city also counts 
for much in fixing the cost of gas lighting, since it determi.nes 
the relative amount of money that must be expended in making 
excavations for the laying of mains. Labor costs also figure 
largely in: the outlay for public lighting by gas, since the lamps 
are usually lighted and extinguished by hand and not by merdy 
turning a switch at some central point. Much ingenuity has 
been spent in the endeavor to devise an automatic lighting and 
extinguishing mechanism which might be centrally operated; 
but thus far none has been found to be cheaper and more de
pendable than hand labor. In the total annual cost of public 
lighting by gas more than half is sometimes represented by the 
expense of lighting and extinguishing. 

In the case of public lighting by electricity, labor costs do not 
constitute so important an element. Here the overhead expe'lllle, 
more particularly the interest on a necessarily large in\<eStment,.is 
a very large item. It has been estimated that every electric lamp 
in the city streets represents, on the average, an investment of , 
at least five hundred dollars in power plant, conduits, wires, 
and other equipment. The interest on this will alone amount to 
twenty-five or thirty dollars p~r year. A very important factor 
in determining the cost of producing electric current, moreover, 
is the amount of variation in daily load laid upon the producing 
plant. Electricity is sold ·both for light and for power,-to 
a small extent it is, sold for heating and cooking as well. Now 

1 The saving of current is mach greater than ten or fifteen per cent. of 
course, but the cost of public lighting by electricity is not a question of: 
current alone. Fixed charges (such as interest on the money invested lnl 
power plants, conduits, poles and equipment) go on whether the lights are. 
in aervice or not. 
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it is evident that the amount of overhead which must be "loaded" 
on the lighting customer depends very largely upon the amount 
of current used for purposes other than lighting. Or, to state the 
matter in a different way, the overhead cost per kilowatt hour 
will depend upon the extent to which the plant can be kept work
ing at full capacity. Every plant which produces electricity 
must be provided with facilities for handling its peak load, and 
the overhead cost of maintaining these facilities will go on 
whether they are in full operation or in idleness. It follows, 
11ccordingly, that if the demand for current be far below the peak 
during a large part of every day the cost per unit will be in
creased over what it would be if the plant were working at full 
capacity during the entire twenty-four hours.1 It is for this 
reason that electric companies are so anxious to promote the use 
of their product for purposes other than lighting. It explains 
why they quote special rates to those who use electric power, 
why they sell cooking or heating appliances at cost, and carry 
on an extensive advertising propaganda. 

In view of the way in which these various cost-factors differ 
from city to city it is always misleading to compare the per 
capita or per lamp cost of public lighting in one cpmmunity .with 
the cost in some other city where the conditions may be widely 
different. Geography, topography, labor costs, variations in load, 
differences in the laws relating to the employment of labor by 
public utilities, the character of the public lighting equipment, 
the amount of illumination provided-these and a dozen other 
things must be taken into account. It matters much in deter· 
mi.ning costs, for example, whether the wires are placed in con· 
duits underground or strung overhead in the city streets. In the 
latter case a city may pay less for light but it more than makes 
up the difference in the disfigurement of its highways. Nothing, 
therefore, could be much more misleading than the assertion, so 
commonly made by political agitators, that public lighting rates 
should be reduced in Baltimore or Boston or some other city 
because they are lower in Glasgow or Paris, or in Detroit or Los 
Angeles. Now and then one finds in the newspapers a tabulation 
which purports to show the cost of public lighting per capita in 
various cities, or the cost per mile of streets, or per something 

• For a fuU diiCU•Ion ot the "load factor" ID Ita relation to eoeta. ne 
0. P. Watkl.., B,._lricol RaiN (Baltimore, 1921). 
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else.t These figures rarely serve any useful purpose. People 
draw unfair conclusions from them. The truth is that whenever 
such compilations show one city to be paying twice or three times 
as much per capita as some other city, the reader may make 
up his mind that no such discrepancy exists without some sound 
reason for it. Higher lighting costs are at times due to incom
petence and waste, but in the main they merely indicate more 
service, or better service, or service which for some good reason 
costs more. The only sure way to determine whether a city 
is paying too much for its public lighting is to have a computa
tion made on the spot by a qualified expert, which is a long 
job and often an expensive one. 

In European cities the problem of making contracts with gas 
and electric lighting companies rarely arises. This is because 
most European cities own and operate their lighting plants 
directly. In the United States, on the other hand, relatively 
few of the larger cities have embarked upon the policy of munic
ipal ownership in this field. They find it necessary, therefore, 
to make from time to time elaborate contracts for the lighting 
of their streets, parks, and public buildings. In the drafting 
of such contracts many difficult questions arise and they have 
not always been settled to the city's advantage. For how long 
a period should such a contract be made? Should the city pro
vide the lighting equipment (!Dains, conduits, wires, poles, lamps, 
mantles, and the rest), leaving the company to supply the gas 
or current only? Or should the contract include the furnishihg 
of this equipment? In the latt~r case how may the city mak\l 
sure that the equipment will be kept in good repair and . not 
allowed to become obsolete? How should the amount and the 
quality of the illuminant "bl! specified, and how may such stand
ard of quality be maintained? · What is a fair price per annimi 
for a street lamp of the candle-power desired? These and 
other difficult questions always come to the front when the 
representatives of the city and the company sit down to agree 
on the terms of a public lighting contract. A contract is a docu
ment in black and white, with its terms unalterable during a 

s For example, a tabulation issued by the Minneapolis Civic and Com· 
merclal Association in 1921 indicated the per capita annual costs of city 
atreet illumination to vary from forty cents in Detroit to one dollar and 
fifty~three cents in Baltimore, a variation of nearly four hundred per cent. 
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period of' years. But the city's needs are changing all the time 
and sometimes changing very rapidly. The methods and mecha
nism of public lighting are also changing. How can a contract 
be made sufficiently rigid to protect the city's interest and yet 
be left sufficiently flexible to permit the lighting system to keep 
pace with the times? 

The proper duration of e. lighting contract is obviously a matter 
upon which cities and companies do not find it easy to agree.' 
It is to the city's advantage to have the contract run for a short 
term of years, so that it may derive the benefit, at frequent 
intervals, of new appliances and methods as well as of any 
reductions in the cost of service which improvements may have 
made practicable. The company, on the other hand, prefers 
a long term so that it can frame its plans without danger of 
having a large portion of its business cut off in a short time. 
In order to supply a city with light it is necessary that a com
pany shall invest large sums in plant and other equipment; 
its directors quite naturally do not like to tie up funds in this 
way without an assurance that the city will continue to be a 
customer for more than a very few years.• This is particularly 
true when contracts are based upon the understanding that the 
company shall provide the conduits, poles, lamps, reflectors, and 
all other equipment. When a contract comes to an end these 
things have very little value unless a new contract can be 
made. From many points of view it is advisable that all the 
equipment should be owned by the city. This greatly simplifies 
the making of a contract, which need then provide for gas or 
c~rent only, not for equipment and service. It eliminates all 
difficulties and disagreements as to what sort of equipment shall 
be used, or how it shall be maintained, or when it shall be 
replaced. On the other hand the policy of owning the street
lighting equipment involves a large outlay on the city's part, 
with no assurance that it will get full value for what it buys. 

' It abould be borne In mind that a co•troot and a frottcliUe are altogether 
dlll'~?l'f'Dt thlnp. Franchi .. wlll be diacuued ln a later chapter. A publlc 
lt.bctna company cannot operate without a francblm but It mleht have & 

fraoobloo aod ;ret not hold 1117 contract wltb the elty. Fraocblaeo ara 
INDted for lon1 terms. and aometlmee lD. perpetuity; UcbtlQJ' contractll rareb 
run for mare than flve. ten or fifteen JM.r& Contract& often expire wbUe 
the francblsea run on. 

1 Occaaionalt, a provision Ia made for ftnewloa the eontrad upou. lg 
uplry, the terma of the Df'W qreement to be lb::ed b' 1\rbltratiou. 
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In this as in other enterprises the city is altogether likely to 
become the purchaser of inferior materials, obtained at top
notch prices. 

In most of the larger American cities the lighting equipment is 
supplied and owned by the company which holds the contract. 
This· makes it essential that the provisions of the contract, 
whenever a new one is made or an old one renewed, shall specify 
in detail just what standards of service the company shall main
tain. To do this is not easy because so many points have 
to be covered-type and power of lamps, locating and re~ 
locating of poles, cleaning of lamps, allowances for outage~, 
and so on. Many cities have gone on the principle that every
thing must be stated in the contract with the greatest precision, 
for otherwise the company will evade its obligation. But by so 
doing they have sometimes increased the cost of service need
lessly and have throttled the company in the exercise of any dis
cretion. These detailed stipulations, moreover, often defeat their 
own ends by precluding the use of new devices or methods which, 
although better and more economical, do not come within the 
phraseology of the contract. Some cities, on the other hand, 
have gone to the opposite extreme, contenting themselves with 
a general stipulation that so many lamps of a designated can
dle-power shall be placed wherever the city officials may order 
them and shall be paid for at a certain rate per annum. This 
way of doing things is as much open to criticism as the other. 
It opens the door for controversy and litigation between the 
contracting parties. When the city contracts for lamps of a 
certain candle-power it does not make sure of getting wh!'-t it 
needs and wants, namely an adequate illumination of the street 
surface. The way in whi~h- the lamps are set, the quality of the 
globes and other fittings, the -nature and arrangement of the· 
reflectors-these are important in determining the illuminating 
efficiency of the street lamps. By careful attention to these 
accessories a lamp of a given candle-power can be made to render 
a greatly increased service. By disregarding them a substantial 
portion of the total Jjght flux will be dissipated into space and 
render no public service whatever. Every ray of arti,ficial light, 
wherever it goes, costs money. Every ray that goes where it 
is not needed represents a waste of money. Lighting contracts 
should a void microscopic precision; on the other hand they should 
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not leave important matters to become the basis of future con
troversies. 

Appreciating the difficulty of striking a happy mean between 
these two extremes, some cities have tried the plan of confining 
the specifications to important things, leaving all questions of 
detail to be adjudicated, in case of disagreement, by some im
partial authority. This may be an arbitrator, or a group of 
arbitrators, upon whom the city and the company agree in ad
vance. A common arrangement in such cases is to provide that 
each party shall select one arbitrator, these two to choose the 
third. But in practice the settlement of controversies by arbitra
tion has been found to be slow, expensive, and not very satis
factory to either side. A better plan is to designate some 
governmental body, such as the public service commission, to 
adjudicate all disputed points that may arise. This assumes, 
however, that the board or commission in question is of such· 
integrity and competence that it possesses the full confidence of 
both parties-which, unhappily, is not always the case. The 
plan of leaving details to be adjusted as they arise, by some 
impartial body which possesses a thorough knowledge of light
ing technique is intrinsically sound; but the practical difficulties 
are not always easy to surmount. The necessity of making any 
contract at all is avoided whenever the lighting plants are 
owned and operated by the municipality, but the question of 
municipal ownership is one that must be reserved for separate 
discussion a little later. 
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CHAPTER XL 

MUNICIPAL TRANSPORTATION 

One of the striking differences between the city of today and 
the city of half a century ago is to be seen in the greater rapidity 
with which people are now transported into it and out of it. 
The electric surface car, the elevated, the subway, and the motor 
bus are all the product of the past fifty years. Together they 
have worked a revolution in the methods of urban life. In 
the horse-car era it took an hour to go four or five miles; today 
our rapid transit facilities cover that distance in a quarter of 
the time. This means, of course, that powerful forces are at work 
in the direction of urban decentralization and that new scope is 
afforded for the growth of cities in their outer rings. Take the 
map of any large community and place one point of your calipers 
at the center of population; then draw a series of concentric 
circles a mile or two miles apart. You will find that population 
is increasing with relatively greater rapidity in each concentric 
ring as you move outward. 

Now when a community reaches the point at which large num
bers of people are massed in these outer zones, the problem of 
urban transportation divides itself into two phases. First, there 
is the problem of transporting people from place to place within 
Uie city limits, over distances of one, two or three miles,-in other 
words the problem of strictly local transportation. Second, and 
much more difficult of solution, is the problem of metropolitan 
trnnsit,-tho problem of carrying people over much greater 
distances, in and out of the city, from the suburbs to the down
town areas and back again. Much of the murkiness which at
tends the popular discussion of municipal traction problems is 
the result of 11 failure to keep tltis distinction in mind. The same 
facilities' are called upon to meet needs and conditions which 
nre vast.ly different in character, and much fault is found be
uuse operations which are physically impossible do not happen 
to he well performed. 
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Let us look into this point a little farther. A system of local 
or short-haul transportation caters to the needs of people who 
live in the city proper, or in the immediate suburbs, and whose 
patronage of the service extends over relatively short dis
tances. To some extent such needs are now met by taxi-cabs, 
motor busses, and jitney busses so-called, but the main de
pendence for local transportation is still placed upon the sur
face trolley. In order to be satisfactory to its patrons a system 
of local transportation must be ubiquitous, frequent, and cheap; 
it need not be rapid. It must be ubiquitous, that is, the car lines 
and car stops must be so located as to be within easy access 
of large numbers of people. The cars must pass within conven
ient range of the homes or factories of those who ride. The 
service must be frequent at all hours and especially so during 
certain hours of the day. And it must be cheap, for a consider
able proportion of those who use the local service have the 
alternative of covering the distance afoot and many of the 
patrons will use this alternative if the fares go above a certain 
point.' The jitney bus also takes an increasing share of the 
local traffic when street railway fares go up. Rapidity, on the 
other hand, is not a prime desideratum in the case of local 

· transportation, and indeed from the very nature of things it 
is not possible to harmonize rapid transit with ubiquity of 
service and frequency of stop~. If a local service is to serve the 
greatest good of the greatest number it must therefore sacrifice 
rapidity to these other qualities. · • 

In the case of metropolitan or long-haul transit the emphasis. 
shifts; Rapidity becomes a matter of prime concern. The serv
ice must be able to take people over considerable distanceS at 
high rates of speed, which means that it cannot let them on an.d 
off at everj street comer. Nor can rapid transit lines be so placed· 
as to pick up every passenger from the neighborhood of his own 
doorway. The patronage of a metropolitan or rapid transit serv-

1 During the years 1919-1920, when car fares on American street railways 
were everywhere increased (and in some cases doubled) it was found that 
the ahortMhaul traffic showed the greater falling-off. In Boston the average 
fare per pBB8enger ipcreaaed 82 per cent during the years 1917-1919. But 
the increase in gross passenger revenue was only 51 per cent. (These per
centages have been verified for me by the Auditing DepartmeDt of the Boston 
Elevated Railway.) For other cities see the tables printed in De1os F. 
Wilcox, Analrsw of the Electric Raawav Problem (New York, 1921), pp. 
183-194. Ct. also Ibid., p. 219. 
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ice is very unevenly distributed, moreover, being very heavy at 
certain hours and light at other times. The peak of the load 
runs higher than in the case of local transportation and the 
valleys of slack traffic extend deeper. Low fares, while desirable, 
are not imperative in the case of a rapic;l transit system because 
most of the traffic hBB no alternative but to pay the fare, what
ever it may be. The man who lives three or four miles away 
from his work will not cover the distance on foot because the 
fare goes up from live to ten cents. As respects a certain por
tion of the traffic there is competition between the steam railroads 
and the street railway system, and to that extent the railroad 
commutation ratea set the maximum above which the metro
politan service cannot go without losing patronage. To some ex
tent, also, the suburbanite may have recourse to motor transpor
tation when fares go up. But even with due allowance for these 
things the element of cheapness is by no means so vital in long
haul as in short-haul street railway traffic. 

Here, then, is an essential difference between two phases of 
a city's transportation problem. Local transit can be based 
upon the use of the street surface; metropolitan transit cannot. 
The speed of cars which use the street surface is controlled by 
the nature and volume of the other traffic which has a right to 
be there. A system of rapid transit must therefore leave the 
surf ace of the streets and either go over or under them. Twenty 
years ago it was believed that the policy of elevating the tracks 
would solve this problem, hut for reasons which will presently 
be stated this method of releasing traffic from the restraints of 
eurface congestion hBB not proved altogether satisfactory. So 
resort is now being had to the other alternative, that of building 
subways under the streets. In a large city nowadays one will 
lind motor buses, surface cars, elevated trains, subway trains, 
and the suburban lines of steam railroads all engaged in perform
ing different portions of the same general function, which ie 
that of carrying the people from place to place over shorter or 
longer distances at varying degrees of speed and expense. In 
no case are all these facilities under a single directing control; 
and to a very small d~gree are they so planned as to supplement 
rather than to interfere with one another. In this respect the 
cities of Europe are not a whit better off than those of the 
United Statea. 
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This is beyond doubt a serious misfortune, for although the 
two types of municipal transportation, local and metropolitan, 
are different in their nature, requirements, and problems, it does 
not follow that they should be separately planned or independ
ently administered. The various traction needs of the community 
are iriterlaced to such an extent that the problem of meeting them 
can never be solved piecemeal. The surface lines must be artic
ulated with the elevated and subway facilities or the entire transit 
mechanism will not function smoothly, at any rate it will not 
do so from the stsndpoint of the considerable number of pas
sengers who have occasion to transfer from the one to the other. 
For this reason the same company is sometimes given control 
of both the local and rapid transit lines, usually under different 
franchises. In nearly every large city of Europe and America, 
however, the system of urban transportation represents the out
come of a wholly fortuitous and unplanned evolution, a growth 
by intermittent accretion and of extension by spasms. Not hav
ing been comprehensively planned, the facilities are not co
ordinated, and without co-ordination they fail to serve the public 
as the public thinks it should be served. The blame for inade
quate or unsatisfactory service is then placed by public opinion 
upon the operating companies, whereas most of tbe trouble 
harks back to organic defects in the planning of the entire trans
portation system-a shortcom.ing for which the people, through 
their elective representatives, are themselves very largely re
sponsible. 

There is no more striking il111stration of that deficient fore
sight which characterizes the workings of popular government 
than the egregious mess into which the transportation systems 
of many large cities have· heen forced by the action or inaction 
of the public authorities. Street railway companies have been 
required by the terms of their {ranchises, or by the provisions 
of law, to lay their tracks on certain streets without regard to 
the efficiency of the service, but solely in response to neighbor
hood caprice. They have been virtually required to build sub
ways in one direction !lnd not in another; to put stations at this 
or that point, to charge a certain rate of fare and no more, to 
give free transfers without restrictions, to provide service of 
a stated frequency whether there be need for it or not, and to 
do many other things which have constituted an actual hind-
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ranee to the provision of adequate and economical service. This 
official intervention has been for the most part dictated by the 
pressure of political considerations and very rarely the outcome 
of mature study on the part of legislators familiar with the 
transportation problem. 

During the past three-quarters of a century urban transporta
tion has passed through four stages of unequal duration. Until 
after 1850 no city either in Europe or in America made any 
public provision for transporting its people from place to place. 
There were stages, of course, which went from city to city as 
readers of Dickens will readily recall, and in some large com-
munities like London and Paris these conveyances carried pas-
sengers from the outlying parishes into town or out again; but it 
was absolutely essential for the great majority of people to live 
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within walking distance of their work. • It was not until 1852 1. The 
Horae-Car that the first horse-car line was established in New York, but it Lin .. , 

proved popular from the start and within the next twenty-five lllliQ.1875. 

years this method of passenger transportation found adoption 
in all the larger communities of Europe and America. These 
horse-car lines were built and operated by private companies 
under franchises which were given for long terms, sometimes in 
perpetuity. As the demand for the service increased, new com-
panics were formed, so that in time it was not uncommon to 
find a half dozen or even a dozen companies operating in dif-
ferent sections of the same city. The small cars and the light 
rails were relatively inexpensive so that it was practicable for 
a company to engage in transportation on a small scale, its 
operations being sometimes confined to a single long street. But 
this multiplication of companies involved a heavy overhead ex-
p~nse and accordingly there soon took place a merging or 
consolidation of the various companies until eventually a single 
organization often managed to obtain control. This consolidating 
of the old horse-car lines was made the occasion for an inllation 
of capital and for oth~r forms of financial jugglery which brought 
the traction interests under suspicion. 

Such v.·as the situation when the application of new motive 
1 In a few or the larpr eltlea there were omnibu~~e~ which r&D from one 

nt'tlon to another. uaualiJ on au hourly echedule. There wu an hourly 
"bua nrvlce btw~n Boston and Cambridp •• earb as 1849 ; the bone-car 
Une~ .,.·ere not put Into operation between tbeee two "ltie~~ until 1858. 
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power to the lines began during the years 1875-1885. From 1850 
to 1875 horses and mules had the field to themselves, but the 
load upon this form of motive power kept increasing to a point 
where it could no longer be borne. The first competitor of the 
horse in street-car operation was the continuous cable, operated 
by steam power from a central plant and running in a conduit 
beneath the street surface. To this endless cable the car attached 
itself by means of a grip or clutch which was drawn along at 
a speed of six or eight miles an hour. The car was stopped 
by releasing the grip and applying the brakes; this innovation 
permitted the use of much larger cars than were common on 
horse-car lines. But there were technical difficulties. It required 
great skill on the part of the "gripman" to avoid disagreeable 
jolts in starting the car as the cable always kept running at 
uniform speed. Instsllation of the system was very expensive, 
for it included not only the tracks and cars but the conduits, 
cables, and power station. The cable-car system of transit proved 
to be short-lived. In several European and American cities 
large amounts of private capital were invested and speedily lost 
in these cable-car projects. New York, Chicago, and San Fran
cisco tried the plan and abandoned it within a few years.• 
Cables, conduits, and cars went to the scrapheap, sometimes after 
use for less than a single year. No traction fortunes were made, 
and many were lost, in this ill-starred venture. 

The speedy demise of the cable-car was due to the appearance 
of electric traction. Experiments with cable power and electri'c 
current had been carried on slplultaneously during the late· 
'seventies but it was not until after 1880 that the electric rail\Vay 
first demonstrated its commercial possibilities, and not until 1884-
1885 that the first regular elet:tric road was operated in America.~ 

s Pittsburgh, Cincinnati, Washingtoii, and Denver also installed cable-car 
aystems. The Denver system, which cost about five million dolllll'B, was 
acrapped within two years. 

• The first experimental electric railway in any country was constructed 
'by Siemeua and Halske for the Berlin Exhibition of 1879. 'ntis was fol· 
lowed by the construction of a one-car line, e. mile long. at Licbterfelde, 
near Berlin, in 1881. In the United States various electrical expert1 (iDclud
lng Cyrus W. Field, Thomas A. Edison and Frank J. Sprague) turned their 
attention to the matter with such success that several lines were soon in 
operation, the earliest of which were at K8.DS8.8 City (1884-1885) and in 
Baltimore (1885). An interesting account of these beginnings. witb in
atructive illustrations, is given in Frank J. Sprague's Gn»otA of Eltletrio 
RoOltDa~a, published by A.m<!rican Electric Railway Aaaoclation (1916). 
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The new system captivated the public imagination, for the new 
trolley-cars showed themselves capable of travelling at a speed 
of twenty miles or mol'e per hour. During the years 1885-1890, 
accordingly, there was a clamor for electrification everywhere, 
and the horse-car companies which still held a strategic position 
by virtue of their unexpired franchises were able to ultilize this 
enthusiasm to their own advantage. As the price of electrify
ing their lines they did not fail to exact favorable terms from the 
city authorities. 

The change in motive power put a new face on the street rail
way problem. Stables gave place to power plants. Larger cars 
came into use, taking up more room in the streets. The new 
cars moved at a much more rapid pace, thus increasing the danger 
to street traffic. Heavier rails had to be laid and special founda
tions provided for them. The weight and jolting of the cars 
worked havoc with the asphalt pavements. Trolley poles had 
to be set in the sidewalks and wires strung over the middle of 
the street, thus contributing to the defacement of the thorough
fares. The amount of money invested, and hence the capitaliza
tion of the street car companies, had to be increased,-a cir
cumstance which led to a recrudescence of stock-watering and 
other financial manipulation. The companies, with their opera
tions extended and enlarged, became factors to be reckoned with 
in municipal and even in state politics, contributing to campaign 
funds, controlling legislators, and maintaining lobbies at the 
seats of legislation. Meanwhile the amount of traffic handled by 
the street railways underwent an extraordinary increase by reason 
of the greater speed with which it was now carried. In 1860 the 
liorse-car lines of New York City carried about fifty million pas
sengers; in 1890 the trolley cars (and a few surviving horse-cars) 
transported about half-a-billion; in 1919 the elevated, subway, 
and surface lines carried a total of more than two billion pas
sengers.• 

It is estimated that in 1920 there were about 45,000 miles of 
street railway track in the United States, of which about 60 
per cent Wl\8 located within the limits of cities and towns. This 
amounts to a mile of trackage for every 2500 people, which is a 

'Boo D. 11'. Wllroz, Jl~•icip4l ,.,_. ..... (2 YOIL, New York, 1911), VoL 
II, pp. 23·24, and tho aame autbor'o AIIGiflil of Clio Eleolrio Rail- Pro._ 
,._ (No" Yorlr, 1921), pp. 2-3. 
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fru: lligher ratio than exists in any other country. Taken to
gether, the electric railways of the United States carry more than 
ten times as many passengers as the steam railroads; but of 
course the average ride is very much shorter. Data collected 
by the United States Bureau of the Census of 1917 showed the 
net capitalization of all the electric railways of the country to 
be slightly under five billion dollars; that of the steam railroads 
is about four times as much, but the latter have a more than 
correspondingly greater mileage.' 

With improvements in the mechanism of street railway trans
portation, and with the building of subways, the amount of 
capital required by each operating company has greatly increased. 
Hence there has been a good deal of linking up the smaller 
concerns into "systems." Some large financial concerns often 
control the street railways in several cities. Even yet, however, 
there are more than twelve hundred separate electric railway 
companies doing business in the United States. Down to 1910 
the process of expansion in street railway facilities, and espe
cially the building of inter-urban lines, went forward at a rapid 
pace; thereafter it began to slacken and during the past 
ten years there has been relatively little increase in trackage 
or plant. This is popularly attributed to the rapid growth of 
motor transportation, but in far greater degree it is due to the 
serious financial difficulties which nearly all the street railway 
companies have encountered during the past dozen years, through 
no fault of their own. 

One sometimes hears the statement that the heyday- of the 
electric railway is drawing to a cl<lse and that the increasing use 
of passenger automobiles will not only preclude any further 
expansion but will ultimatezy drive the street railway out of. 
business. The experience of the _past ten years does not afford 
warrant for any such assertion. I?uring these years the automo
biles have increased in number enormously, nevertheless the street 
railways carried more passengers per mile in this decade than 
in the one preceding-more by a large margin. The demand 
for street railway service is greater today in all countries than 

1 The Census Bureau's figul't!B do not include, under the head of electric 
railway mileage or capitalisation, those portions of steam railroad Jines 
that have been electrified, such as the New York City Division of the New 
York Central Railroad. 
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it has been at any previous time, and it is a demand that shows 
no sign of slackening. The competition of motor busses, operat
ing in the same area, bas in some cases reduced the number of 
street railway passengers per mile, just as any other form of 
direct competition would be likely to do; but the general use 
of the automobile has not been a blow to electric t-ransportation. 
The business man, with a motor car at his service, can now 
live farther away from the heart of the city and be independent 
of the rails. But his household employees continue to use the 
street cars. The automobile has helped develop the riding habit 
among the people and is indirectly stimulating the street rail way 
patronage.' 

It is an axiom of transportation that the need for increased 
facilities grows more rapidly than the growth of population. The 
bigger the city, in other words, the more street railway traffic there 
is per thousand of population. In a city of a million people it 
has been estimated that under ordinary conditions there will be 
about two hundred paid fares per annum for every head of 
population; but in a city of five million there will be about four 
hundred paid fares per capita.• Owing to the natural limitations 
upon the number of cars which can be operated in the city streets 
this means, of course, that when the population of a community 
reaches a certain point (which can hardly be determined by 
any general rule), transit facilities independent of the street 
surface must be provided. The largest cities are the first to be 
driven to this, particularly the cities of two millions and up
ward. London, New York, Paris, Chicago, and Berlin were all 
compelled many years ago to inaugurate the plan of divorcing a 
part of their street railway traffic from the street surface. Lon
don, because her streets were too narrow for elevated structures, 
had no alternative but to build underground "tubes" or subways. 
Paris, although provided with sufficiently wide thoroughfares, 
chose subways for msthetio reasons. Berlin has used both ele
vated structures and subways; the same policy has been pursued 
by New York, Boston, and some other American cities. 

1 Soe tho tNtlmoiiJ of Mr, Hen1'7 G. Bradlft, Preoldent of the Stone and 
\\'ebatl'r Corporation. aubmlttE'd to the Federal Elf'Ctric Railways Commia
alon, O.tobor, 1019, prlntod In -.,_,,.,, of floe Fodonal Bleolrio Roil-• 
CDMMN.Wtt (8 1'ola., Wasblnaton. 1920), pp. 204-20&.. 

1 Rlon J. Arnold, Report OR PiU•h,.,. TraNporlalioa Pn>W...., p. 74. In 
New York Cl!1 tocla7 the llpro lo ovv 400 rooenue ridea per eaplta. 
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The elevated system of rapid transit has only one merit-it 
is cheaper than any other plan. As against the merit of econ
omy there is the obstruction to surface traffic caused by the 
pillars which support the structure, the noise, and the unsightli
ness. The experience of American cities has demonstrated, more
over, that in thickly-built sections the economy is not so great 
as was first anticipated. Owners of private property on both 
sides of the street put in their claims for heavy damages when
ever an elevated road is constructed, and the cost of liquidating 
these damages, including the expense of numerous Ia wsuits, is 
very great. Considered simply as an engineering enterprise, it 
costs a great deal less to elevate the tracks than io place them 
underground; but the damages to private property are much 
heavier in the former case and this, to some estent, offsets the 
difference in costs of construction.' The damage to public prop
erty, to the street, and to the general appearance of the neighbor
hood, does not have to be paid for in dollars and cents; but it 
ought to be taken into account none the less. All things con
sidered, there is a probability that the policy of building elevated 
structures for rapid transit has passed its crest and that so far 
as the close-in sections of the cities are concerned no more of 
them will be constructed. It is even within the bounds of possi
bility that those which now stand on the congested streets will 
in time be removed. The indications are that all in-town rapid 
transit will hereafter be based upon subways. In the outer 
reaches of the large city, however, the elevated will doubtlesa . 
continue to hold its own. The mol'etary damage to private prop- . 

.. It is impossible to give .even approjimate figures of cost per mile for 
either elevated or subway construction. The conditions under which stlch 
work Is done are never alike in BDY two cases. In New York City It has 
been found that subways cost 'from three to four times as much, on the. 
average, as elevated structures. William Barclay Parsons, formerly chief 
engineer of the New York Rapid TraD.sit Board, estimated in 1912 that 
a mile of single track surface line (esclusive of equipment) cost about 
$50,000; a single track elevated (exclusive of equipment and abuttal dam
ages) cost $250,000; and a mile of single track subway (also exclusive of 
equipment) cost about $1,000,000. Today these figures would be very much 
higher. A single-track subway would have to earn, therefore, at least $60,000 
per mile per annum for interest charges alone. Various atatistica relating 
to rapid transit constrnctioD. and operation are given in Municipal ReffP"e'IWtJ 
Bulletin No. 8 of the Chicago Municipal Reference Library entitled A Studu 
of Ra.picl Tranrit m. Set16A Cities. For somewhat different figures see F. W. 
Doolittle, Studiu W. t'MJ Cod of Urban Tramportation. Service (New York, 
1916)' p. 336. 
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erty amounts to less in these sections for the reason that property 
is not so valuable. The cost of providing underground transit 
over long and thinly-populated stretches is prohibitive. 

The question whether a subway can be profitably built and 
operated by any transportation company is entirely a matter 
of the amount of traffic waiting to be carried, and this, again, 
depends upon the population of the region traversed. The cost 
of carrying a passenger is made up of two factol'S-i)verhead or 
fixed charges, and operating or current charges. The first in. 
elude interest on the capital invested in the street railway plant, 
depreciation, and all the other expenses which must be borne 
whether the amount of traffic be large or small. Operating 
charges, on the other hand (including wages, the cost of sup
plying power to the cars, and so on), vary with the volume of 
traffic. Now the situation as respects the relative cost of sur~ 
face and subway transit is simply this: The overhead cost per 
passenger-mile in the case of surface traffic is less; the operating 
cost is more.1 The operating cost per passenger-mile on the 
surface may be double or more than double what it is in the 
subway. The reason for this will become apparent on a moment's 
reflection. Subway cars are usually run in trains, with a con
sequent saving in the wages of motormen and conductors; they 
travel at higher speed, hence the same rolling-stock can carry 
more passengers per hour; and there are no time-consuming 
stops at every street corner. This economy of operation is such 
that even the most .expensive subway can be profitably operated 
if there is enough traffic to employ ite full capacity or nearly so . 
. The fact is, however, that rapid-transit facilities are nowhere 

used to their full capacity except r.t certain hours of the day, 
11nd not always even then. For at least eighteen hours out of 
every twenty-four they average much less than their poten
tial load. In ordinary street railway service a very large pro
portion of the traffic flows toward and away from the central 
business district. The greatest concentration of passengers 
comes between the hours of 7 to 9 A.M. and 4 to 6 P.M., more 
particularly in the latter interval. The peak of the load in 

• B1 ucoat per paaencer-mUt" 18 meant the C!Oat. on the average. of C&r1'7· 
llll' ODe paUl'o.nr one mile. Occasionally the re<'konin• Ia made In eoat 
""per car-mOe." In the eue of f~i&ht the ooat-unlt la per ••ton-mOe!' 
Varlou1 anal,tee. of Nit are atven In F. W. DoollttJe. ShldW• i• au C01t 
of Vr~ .. f'ra......,..,olio• S...W:. (New York, 1916); eopeclally Cb. IlL 
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street railway traffic is usually reached in the late afternoon 
hours of the days preceding Christmas. It is not uncommon for 
a rapid transit system to carry as much as forty per cent of its 
entire day's traffic during four hours out of the twenty-four. 
People who rarely or never use the cars except for the purpose 
of going to and from their work get the idea that the cars are 
always crowded to capacity. But when the crowds are averaged 
over the whole working day the figures of traffic tell a very dif
ferent story. Averaging all the runs on all lines, there are many 
more seats than passengers. 

Some of the most difficult problems in street railway operation 
arise from the fact that the rate of fare is, with few exceptions, 
unrelated to the amount of service which the passenger receives. 
In this respect the street railway differs from every other public 
utility. Gas and electricity are sold by meter; the customer 
pays for what he uses; there are no fiat rates. Water is now 
sold similarly; the plan of charging a Jump sum per annum is 
being everywhere abandoned. The telephone companies are also 
charging according to measured service in most cities, and it is 
only a matter of time before that will be the practice everywhere. 
Steam railroads base their rates on mileage; they have always 
done so. If you were to propose that they charge every passenger 
a . dollar and let him ride as far as he pleased, you would give 
people a poor opinion of your intelligence. Even parcel-post 
rates are on a zone basis. ID practically all public utilities, 
therefore, service and charges are related and proportioned; the 
only important exceptions are street car fares and letter postage., 
And the business of carrying letters, by the way, is conducted 
in the United States at a loss. · 

The use of the uniform- fare on American street railways ~ 
the outcome of an accident, fortified by habit. When horse
car lines were established in America the maximum ride did not 
exceed a mile or two, and the fare was placed at five cents. No 
attempt was made to grade the fares according to distance be
cause of the inconvenience that would have been involved in 
making change. Then came the electrification of the lines and 
their extension over lireater distances. The average ride per 
passenger became a good deal longer. But the uniform five-cent 
fare had become a tradition and the companies did not venture 
to alter it even where the terms of their franchises permitted 
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them to· do so, which was not often. They hoped, and to some 
extent their hopes were justified, that economies in operation 
would offset the lengthening ride per passenger. The slogan of 
"one city, one fare" remained popular; five cents a ride and 
free transfers became the general rule. Even with the intro
duction of rapid transit facilities, and the extension of the 
service to cover as much as eight or ten miles, the five-cent fare 
held firm, although its continuance could no longer be justified 
on any ground of economic justice either to passengers or com
pany. It was not until a half-dozen years ago that the steadily
mounting costs of labor and materials made impossible, in 
most American cities, the maintenance of the traditional rate 
without loss to the operating companies. Hence an increase to 
six, seven, or even to ten cents has been made in many places. 
But at whatever price fixed, the fare continues to be uniform 
save in a few exceptional instances. The passenger, whether 
be rides one mile or five, usually pays the same amount. 

This policy of holding to a uniform fare is unjust to the carrier 
and even more unjust to its patrons. The cost of supplying a 
house with electricity depends on the amount of current used. 
The cost of carrying a passenger varies directly with the distance 
travelled. In this respect the street railway does not differ from 
the railroad. It is estimated that under present conditions of 
cost and service an American street railway company breaks 
even on the passenger who rides two and a fraction miles in a 
surface car and pays a nickel for it. The situation differs some
what from city to city; but it may be set down as a general rule 
that in no American city does the street car service fail to make 
money on the short-ride passenger or fail to lose money on the 
one who uses the road over long distances. In New York it is 
now possible to ride more than twenty miles for a single five-cent 
fare, and a very considerable portion of the traffic in all large 
~itics is carried over distances ranging from three to ten miles.' 
This mrans, of course, that short-haul traffic is being com
prllr. I to pny more than its proper share of transportation 
costs while the long-haul traffic gets off too easily. It means 

'No t~:nct figure. can be alven because the length of ride per pauencer, 
wbt"D fl't'e tmnsrera are in u~ cannot be computed. Some atatisti~ have 
t-o eompllo<! bJ opeelal tralllo ID ... tlpton ou a baala of enqulrieo made 
from oolect<d 1roupa of p .... u~n, but tbe7 are bardlJI' to be depended apoD. 
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also that the probabilities of loss or profit to the operating com
pany depend very largely on the relative proportions of the 
long-haul and short-haul traffic, and this, again, is bound up 
with the fact that the suburbs are growing more rapidly than the 
inlying areas.1 It was originally anticipated that the number of 
short-ilistance passengers would increase in proportion to the 
long-haul or suburban riders; but hardly anywhere has this been 
the case. 

Here is the tap root of the financial difficulties with which 
practically all American street railways have had to contend 
during the past dozen years. The war and its aftermath have 
ouly aggravated the trouble and brought it to a head more 
quickly; they were not the prime causes of it. The simple fact 
is that the most rapid growth of population is in the outlying 
sections or outer suburbs of cities, not in their downtown areas. 
This being the case, the amount of long-distance traffic is 
everywhere increasing more rapidly than the amount of local or 
short-haul traffic. In other words the street railway companies 
are finding an ever-increasing percentage of passengers to be 
carried at a loss. And that will inexorably be the case so long 
as they are required to maintain fixed fares in steadily expand
ing communities. Raising the fare gives only temporary relief 
so long as the fare remains uniform; it does not solve the prob
lem of establishing a relation ~etween what the passenger pays 
and what he gets. The fact that the street railways of Great 
Britain, whether publicly or privately owned, have been able ta 
come through the past ten years without financial mishap is un· 
doubtedly due in large part to their system of adjusting fares. to 
length of ride. 

In most European cities the practice has been to fix the fares. 
according to stated distances or zones.• The street railway sys
tem of Glasgow, which is owned lUld operated by the city, (or 
example, maintains a scale of fares ranging from one penny for 
distances of about a mile to eight pence for the longest ride on 
the system, which is about twelve miles. The distribution of 
traffic is such that more than 60 per cent of it is carried within 
the penny zone. In the other cities of Great Britain, France, 

• See ab011e, p. 371. 
1 For aome examples see W. H. Dawson, M'IUMcipol Life cmtl Got.ler"M~enl 

ill Germanu (New York, 1914), p. 239. 
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and Germany a somewhat similar zone-fare system is main
tained, and this irrespective of whether the street railways are 
operated by the~municipality or by private companies. Under 
this system free transfers are not usually given.' It has been 
found by investigation that the average passenger on the British 
tramways rides a distance of less than two miles; in American 
cities the average (so far as it can be estimated) is about three 
miles. The uniform-fare plan has the virtue of simplicity; there 
is no need for dividing each route into zones and punching tickets 
for each stage; the fares can be collected more quickly, and the 
passenger runs no risk of paying too much by reason of his not 
knowing where the zones begin and end. 

The zone-fare system, while it may seem more equitable both 
to the company and the passengers, is open to some serious 
objections. There is reason to believe that it has contributed to 
the acute congestion of European cities. In order to lie within the 
penny-zone the British workman crowds into areas that are 
already overcrowded. Whatever the defects of the American 
flat-fare system it has undoubtedly operated to promote the 
growth of suburbs and to place a check upon the overcrowding 
of the downtown regions. It has enhanced the usefulness of 
outlying land and made it available for home-building by people 
whose work brings them towards the center of the city each day. 
Land which lies within the single-fare radius is worth more, on 
the average, than land which lies beyond. 

It is very easy, however, to exaggerate the influence of the 
1one-fare system upon overcrowding in European cities. The 
difference between the relative compactness of European and 
American cities can hardly be altogether due, as some writers 
believe, to the influence of street-railway fares. European cities 
have always shown 11 tendency to build up compactly; they dis
played this inclination long before the days of tramways and 
sane fares. American communities, on the other hand, have had 
sprawling proclivities from their very earliest days. It has not 
escaped observation, moreover, that when European immigrants 
come to the United States, and settle in the cities, they usually 

'In the few ea.-a where tranafera are riven It Is because of apecial mn· 
cUdODI aod tbelr uae ta llmitt'd to c.rtatn routes. Taldna 163 Britlab tram
•aya. only 28 laue tranafera coverlnr the whole ayatem, and 107 laue none 
at all. In German cltt .. a oman ch......, ill almost lnvarlabiJ made for 
tra.uf~ra. • 
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crowd into some central district and stay there; they do not 
scatter through the suburbs even under the inspiration of the 
uniform fare. At the same time the difference in street-railway
fare policy has undoubtedly had some influence in promoting 
congestion abroad and in alleviating it here.' 

Having used the uniform fare plan for so long a period, it is 
now practically impossible to supplant it in American cities even 
were it deemed desirable to do so. Property values have ad
justed themselves to the existing situation and the adoption of a 
zone-fare system would disarrange them badly. Where 1he in
troduction of the European plan has been proposed it has in
variably encountered violent popular opposition. In some Ameri
can cities, however, the plan of having two or more five-cent 
zones, or an inner and an outer zone with different rates of fare, 
is now being given a trial,-with what success cannot yet be 
determined although the outlook does not seem promising.' In 
some other cities the street car companies have adopted the 
plan of designating certain short routes or runs on which a reduced 
fare is charged, while a uniformly higher fare is charged on the 
longer routes. It may be that some permanent modification 
of the uniform fare system may be brought to pass in this way. 
But in any event the flat-rate plan has been carried to an absurd 
point in many American cities, in New York for example. In 
many instances it has profited. the real estate speculators far 
more than the companies, the passengers, or the community. 

:a The Committee on Zone Systems appointed by the American Electric• · 
Railway Association, in its report of 19)9, bad this to say on the subject: 
"It has been widely claimed that zon~fare systems produce congestion of 
population. If this were true, this congestion would be more highly ~e
veloped with this form than with any other, but the facts are that foreign 
cities using this form are not r.eaUy congested to auy greater degree than 
many of our flat-rate American cities. The tendency, however, in European · 
cities is toward a more even spreading of the occupied territory rather thau 
to the uneconomical, haphazard, and 'potted development so frequently 
found surrounding our cities; it is probable that the zone system. in con
trast to the fiat rate, bas something to do with this, thus changing the 
sociological argument to favor the zone system." 

1 There is a long discussion of this matter in Delos F. Wilcox, Analysii' 
of tl>e Electric Raikoag Problem (New York, 1921), pp. 218-243. Books 
of tickets for general use are also sold at reduced rates in some cases. The 
street railways of some European cities. notably in Germany, have for many 
yean been accustomed to sell passenger-passes good for a week or a month 
but not usable by anyone except the purchaser. Experiments with traniJo 
ferable weekly or monthly passes are now being made in a few American 
citiea, notably in Chicago. 
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The wages of labor form the largest element in the cost of 
street railway operation. For the amount of skill and experience 
required the level of wages paid by American street railways 
is relatively high.' The work of conductors and motormen neces
sitates a comparatively small amount of education or of special 
training, far less than that involved in any of the skilled trades. 
But the rate of wages has been held up by two factors, the thor
ough organization of the employees and the high degree of public 
inconvenience which can be brought about by a strike. The street 
railway employees, like the workers on the steam railroads, are 
virtually in a position to dictate their own wages and terms of 
employment. As respects the labor problem, therefore, the exist
ing situation contains large possibilities of future trouble, not 
only for the owners of the street railways but for the general 
public who depend upon this form of transportation. 

From the public's point of view it is intolerable that any 
body of men, whether owners or employers, should possess the 
privilege of halting an essential public utility as a means of 
promoting their own special interests. The street railway em
ployees of the United States number about 300,000 in all.' They 
directly serve a population of over fifty millions. The ratio 
is one to one hundred and sixty. It is inconceivable that any 
democratic society can be safely and permanently based upon 
the principle that one man's interests, however important they 
may seem to him, shall outweigh the wellbeing of 11 hundred and 
sixty others. The public cannot alford to have essential indus
tries cease whether it be from the arrogance of capital or the per
verseness of labor. Continuity of operation is in the interest of 
workers, owners, and public alike; for when a strike comes the 
workers loee their pay, the owners lose their profits, and the pub
lic loses its service. There can be no inherent right of any body 
of men to wage private warfare at the public expense. Labor 
is solidly, and quite naturally, oppoeed to anything which limits 
the right to strike; but even this right must defer, if need be, to 
social control. Nothing much can be gained, however, by a 

' On oomo of th• ot,..t rallwaye In the larger cltieo the Initial rate of 11&1 
for coodurton aod motormen la from ab:ty-6v. to ~eveutJ eeuta per hour, 
with periodical lue,......_ 

1 A bull•tln on lltreet Rail- B..,.,_.,., ia '"" UoitN Stahl ,.... 
oompUod and publlohod b,r the Unltod Statoo Bureau of Labor Statiatieo 
In 1917. 
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stroke of the pen prohibiting strikes on street railways. It will 
be necessary, if the right to strike is limited, to give the worker 
a fair equivalent. This can best be done, perhaps, by the estab
lishment of an official tribunal or adjudicating body which will 
protect the legitimate interests of the worker, the owner, and the 
public impartially. The day when an individual citizen could 
exact redress in his own way for any asserted injustice has long 
gone by. The established tribunals of justice now determine the 
matter for him. The same should apply to bodies of men insofar 
as their actions concern the security and convenience of the 
whole community.1 

Both in European and American cities it is a common practice 
to make special rates for workmen and for school children during 
certain hours of the day. This may take the form of a lower 
fare per ride or it may involve the selling of books containing so 
many special tickets. Such concessions are difficult to limit. The 
distinction between a workman and anyone else is not easy to 
draw. A special rate to school children means that all persons 
under the maximum age ride at the reduced rate during the hours 
assigned. Where a street railway carries any class of pas
sengers at reduced rates this merely means that other classes 
of passengers must make good the difference. The reduction 
does not come out of the company's profits. Fundamentally 
there is no more reason for giving the workman reduced fares 
on the street cars than for supplying his home with water, gas, 
or electricity at cut prices. The same is true of the custolll. 
by which policemen, firemen, and sometimes other city .. officials. 
are permitted to ride free. The ·Jess privileged passengers pay· 
for it. 

One of the problems of .the American street railway in recent 
years is that of meeting the c01:ppetition of motor-busses, espe:. . 
cial!y the "jitneys" as they are colloquially called.• These motor 
vehicles are fitted up to carry froin four to forty passengers, and 
often traverse the very same streets as the trolleys. In this 
competition they enjoy great advantages, having no pavements 
to lay and maintain, no tracks and trolley wires to keep in repair, 

1 The discussion of· "The Right to Strike" in Delos F. Wilcox's An.aluair 
of tho Electric Ra.ilwag Problem (New York, 1921), pp. 541-563 is well 
worth reading. 

• These bossee began their competition in we~tern cities where the popular 
designation of the nickel, or five-cent coin1 is "a jitney." 
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and no ·franchise taxes to pay. They feel under no obligation 
to maintain service when weather conditions are bad, or to pay 
their employees the standard rate of wages, or to assume bonded 
liability for accidents. They give no transfers, no reduced rates, 
no special concessions to anyone. They pick off the cream of 
the traffic, the short-haul traffic. Their five-cent routes rarely 
extend over more than two or three miles; beyond that stretch 
they charge according to distance. Hence their operations have 
cut into the street car earnings, for they make a specialty of 
the profitable routes, leaving the street railway alone wherever 
the passengers are few and far between.1 

The injustice of all this was not quickly brought home to the 
minds of the people, many of whom were shortsighted enough to 
imagine that the merry competition between cars and jitneys 
would redound wholly to the advantage of the public. It presently 
became evident, however, that by virtue of the rivalry the citi
Jens were in a fair way to get satisfactory service from neither 
source. The street railways finding their patronage reduced, felt 
obliged to run fewer cars and at less frequent intervals. On 
routes having a small patronage they installed, in many cases, 
one-man cars. This action, by the way, aroused a considerable 
amount of opposition among street railway employee~t and efforts 
were at once made to obtain legislation prohibiting or limiting 
the use of these smaller conveyances. On some of the least 
profitable routes the companies began to abandon the service 
altogether. The motor busses, not desiring to take any but the 
most profitable routes, failed to make good the deficiency. 
Whereupon municipal authorities found it desirable, in the public 
interest, to place some restrictions upon i itney competition and to 
subject these vehicles to strict regulation. Jitney ordinances, 
so-termed, have been enacted in many cities during recent years. 

1 The extent and Rrlouanea of thla competition are Indicated by the 
1\Jureo al..,n In tho Pn>ooedi"ffl of 1M Fodera~ Elecmo RoiltDa~t Co.,,.;,,;,,, 
(8 ••II., Waahlorton, 1920), p. 428, which ahow that ID aomo cltlea 
the Jltneya carry more pauenpra than the atreet raUwa.y~~ and that prae-
tlcallJ all thtlr traffic Ia over a dlatance leas than three mllee. To .ame 
extent the atreet railwll,)"a have been able to recover traffic b;y the use of one
man cara operated at low fai'N and b7 themaelvH enpcin• in the JltDe7 
bualn-. Durlna the paat few yeal'l. they have berun to do thi.a on an 
estenalve ~eale. S.. the artide on .. The Place of the Motor Boa" by Walter 
Jackaoo, In the NaliOtOOI M•"""'"" Roview, Vol. XI, pp. 862-872 (No-
ftmber, 1922). • 
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They usually provide that the routes shall be designated by 
some municipal official, that regular schedules shall be main
tained, nnd that bonds shall be filed to ensure the legal account
ability of the jitney owners in case of suits for damages. But in 
spite of these restrictions the competition of the motor bus is 
still a serious factor in the financial difficulties which confront 
the street railways of the United States-so much so that many 
of them are beginning to buy out and operate the bus services 
themselves. 

Street railways are not permitted to use the streets, whether 
for surface-cars, elevated structures, or subways, save under the 
terms of franchises granted to them by the public authorities. 
In earlier days these franchises were alw.ays granted by the 
municipal councils and extended only to the city limits. A 
company operating in several adjoining municipalities would 
thus have several franchises, all of them different in their terms 
and all expiring at different dates. This naturally led to com
plications and often produced a situation which was unsatis
factory both to the company and to the public. The state 
legislatures accordingly stepped in and assumed general super
vision of the franchise-granting power. In some instances they 
took over the enfranchisement and regulation of street railways 
as a state function. To make matters even more complicated, 
the people of the states have in some cases amended their state 
constitutions so as to restrict the legislature's power with respect 
to local franchises. At any rate a street railway franchise is 
nowadays a long and complicated document, sometimes·a series· 
of documents,-including statut~s, ordinances and company 
votes.' The enforcement of its provisions is usually committed 
to a state board, as will be explained in the next chapter. . 

The burden of taxation upon street railways has been onerous. 
In return for their franchise privileges the companies have had 
to make large contributions to "the state and municipal tax
gatherers. The public authorities have looked upon themselves 
as silent partners, entitled to a fair share in what they believed 
to be a very profitable enterprise. The methods of levying upon 
the roads are various;· sometimes there is an assessment of so 

:a For a discussion of this subject see the supplement to the N a tiona' 
Municipal Revie<o (Vol. IX, No. 4), entitled A Oorrecl Public Pollcv TotDGni 
llle Street R<>ilwau Problem (April, 1920). 
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much per annum for every mile of track or every car used, but 
more often the annual payment is based upon the value of the 
company's real and personal estate, or capital stock, or franchises, 
or gross or net earnings. Specific taxes (such as so much per 
car or per mile of track) should be avoided; they are a deterrent 
to an expansion of the service. When a street railway company 
operates in more than one municipality, as it usually does, it 
is impracticable for each city or town to levy upon that portion 
of it which lies within its own bounds. To get at the proper 
value or earnings for taxation one must take the road as a unit, 
as a going concern. It is also desirable that the same company 
should not be taxed on a different basis in different communities. 
For these reasons it is usually best to let the state do the taxing 
with the provision that the proceeds will be distributed on some 
equitable basis among the municipalities in which the street 
railway operates.' 

Many people seem to think that the more the city can squeeze 
out of the street railway company by way of taxes, imposts, 
and other obligations the better it is for all except the company's 
stockholders. Accordingly it has been a common practice to 
saddle the company with the cost of paving the street space 
between its tracks, and removing the snow therefrom, also with 
a share of the cost of bridges used by the cars. Now it ought to 
be an elementary proposition that this is merely a way of 
shifting a burden from the taxpayer to the car-rider, and not 
to the street-railway stockholder. Hence it is merely a figure 
of speech to say that "the company" pays for the paving or 
the snow removal. All the income of the street railway comes 
ftom the people; all assessments levied upon it are paid by the 
people; whether they are paid in the form of taxes or fares 
makes little difference. It is merely a matter of nomenclature 
and bookkeeping. In 1918 it was found that nearly nine per 
cent of the gross earnings of all street railways in the United 
States went to pay taxes and other public imposts. Today the 
percentage is probably higher. If street railways were free 
from taxation, fares would he lower; if they are taxed more 
heavily, fares will increase. There is need for a recasting of 
the \\'hole system of street railway taxation.• 

• s .... lo... pp. 460-464. 
1 On thlo poiDt Prof._,r Charla J. Bnllock, In hllo 11Mtlmo117 befont tho 
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During the years of the World War, and immediately there
after, most of the street railways in the United J'itates encoun
tered a financial impasse. By the terms of their franchises they 
were required to carry passengers at a uniform five-cent fare and 
usually to give free transfers. On the other hand, the wag_es 
of the motormen and conductors had to be greatly increased, 
while the cost of cars, tracks, wires, poles, fuel for power, and all 
other supplies went up correspondingly. With huge deficits loom
ing into view the companies went to the state and city authorities 
seeking relief. Out of these negotiations they obtained, in some 
cases, the right to charge a higher fare, usually six, seven, or 
even ten cents.' In other instances the street railway fares were 
placed on what has come to he known as. a "service at cost" 
basis. By this is meant an arrangement whereby the rate of 
fare is automatically adjusted to the total expense of providing 
the service, including four principal items, namely, (a) ordinary 
operating and maintenance cost, (b) taxes and other public 
imposts, (c) allowances for depreciation of the property, and 
(d) a stated return upon the investment which the street railways 
represent. Under this plan the transportation may be taken in 
hand and directly operated by the public authorities (the stock
holders being ousted from any voice in the management), or 
the management may be left in the hands of the company subject 
to strict official supervision. The former is the arrangement in 
Boston, the latter in Cleveland:• 

The relative merits and defects of the service-at-cost plBD. 
have been widely discussed, but its workings have not yet been. 
sufficiently extensive or long enough continued to warrant any 
fair appraisement. Fundamentally it is a sound principle that 
the passenger should get what he pays for and pay for what 
he gets. But when it comes to, determining what the cost of 
providing street railway service ~ally is, or ought to be, there 

Federal Electric Railways Commission in 1919 (Prooeedingr, pp. 644-645), 
made some suggestions which it is impracticable to summarise here but which 
should be studied by anyone who is interested in the tu:ation phases of the 
street railway problem. 

• The average fare on aD American street railways at the beginning of 
1923 was 7.7 cents. 

• The street railways are also operated on a aervi~at-«"X basis in several 
other American cities. including Cincinnati, Dalla5y and Indianapolis. Proa 
posala to adopt the plan have been rejected in several other cities, for ez· 
ample In Chicago, Den...,., and Minneapolis. 
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is room for wide differences of opinion. If the management is 
left in the hands of the company, there is no strong incentive to 
reduce expenses; the stockholders get the same return no matter 
whether expenses go up or down. On the other hand there is a 
strong temptation to spend money, under color of maintenance 
charges. in actually improving the property, since these improve
ments increase its value to the stockholders. In Cleveland a 
street railroad department is maintained by the city to super
vise the company's expenses and depreciation allowances as well 
as to prescribe the quality and quantity of service. The com
missioner in charge of this department is assisted by a large 
staff which inspects, audits, verifies, and checks everything that 
the company does.1 Apparently this close combination of com
pany management and city supervision bas worked satisfactorily 
in Cleveland although the opportunities for friction and an eva
sion of responsibility' are manifest enough. 

In Boston and the surrounding district the street railway 
system was in 1918 turned over by its owners to the State of 
Massachusetts under the terms of the Public Control Act.• The 
~tockholdera were guaranteed a fixed dividend. Five trustees 
were appointed by the governor and this board of public trustees 
was given absolute control over the management and operation. of 
the street railway, including all surface, elevated, and subway 
lines. By the terms of the act, they were directed to fix the fares 
at such point as would enable them to cover all fixed and operat
ing expenses, taxes, and imposts, together with a reserve for de
preciation. If, in spite of their endeavor to do this, a deficit 
~hould result they were directed to apportion such deficiency as 
a tax upon the various cities and towns served by the street 
railway system.• 

The Boston plan bas the merit of centralizing control and 

1 "Not a bottle of Ink Ia bourht without tho clt;J paulnc on It and ap
provlnr It ftrot." Flolde1' Bandera, Clt;y Street Railroad Commlaeloner of 
01..-oland, In ll'oliotlol JI•Mt-ipol ROO>i.,., Fobroal')', 1921, p. 131. 

1 Aru ood R•••l ... ol .!lo.,ocbffltt (1918), Cb. 1119. Tblo Act provldeo 
that tht State m111 tum baC'Ir: the atreet railway to lt. OWDers at the ezplra
tlon of t-!n 1""1'11, or at a111 time thereafter, bJ rlvlnr two 1 ..... not!.., 

•to Jplte of aurrNtdve lot'r.BIIt"l In t~ rate of fares the-re wu a deftclt 
of aearl:t four mlllloa doUan durlnc the ftrwt ;rear of public operatioa ud 
thlJ waa a......ect u pro1'ided In the act. Since 1920, however, the trustee. 
have boon able to earn a ourpluo and thlo llu beea dlotrlbutod to the dtl .. 
and IDWDII OD the oame hula. . 
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responsibility, leaving no room for friction Ol' controversy be
tween the owners of the street railway on the one hand and the 
public authorities on the other hand. Due to the fact that capable 
trustees have been appointed the system has thus far been well 
managed. In some respects it is better managed than it was 
under private control, as various indices of efficiency prove. 
Under direct public management, however, the pressure of polit
ical considerations is bound to be felt in time. There is no 
reason to suppose that a state or municipal board of street rail
way trustees will in the long run represent a higher standard 
of ability or non-partisanship than public boards of any other 
type. 

Already it bas become apparent that. there is little hope 
of getting back to a general five-cent fare so long as street rail
ways have to make both ends meet without a subsidy from the 
public treasury. It has been proposed, therefore, that the city, 
from its tax revenues, should make good whatever deficit may 
result from the operation of the street railways at low rates of 
fare, in other words, that servic@ should be given to the public 
at less than cost. "The city maintains the streets," argues the 
demagogue, "and charges nobody for using them. Very well, 
it ought to apply the same rule to car tracks, subways, and 
elevated structures. If this overhead expense of providing street 
railway service were defrayed out of taxes (as in the case of 
streets), there would be no need for a fare higher than five 
cents." In a sense this argument is sound. So far as the ulti-. 
mate incidence of the burden i.s concerned it does not make. 
a world of difference whether the fares are higher, with no deficit 
to be made up out of taxes, or lower with a deficit in propor
tion. Taxes, like fares, RN. ultimately paid by the people who 
ride in the cars, for they are virtually all the people. The pas
senger who thinks that he would gain from a reduction of fares 
and an increase of taxes is only· deceiving himself.' The chief 
objection to the plan, indeed, lies in this encouragement to 
self-deception. It is bad policy to encourage among the people 
any idea that they can get service without paying what it costs. 
One of the serious practical objections to service-at-cost is ~he 
likelihood that the politicians will utilize it as a prelude to 
service at less than cost. 

• See bolo ... pp. 451Hl>7, 
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The ·street railway is an essential public industry and some 
method of ensuring its continuous and economical operation must 
be devised. Various schemes for achieving this end are now 
being tried; it remains to be seen whether they will solve the 
problem. There remains a final alternative, the plan of direct 
ownership and operation of the street railways by the municipal 
authorities. European cities have had a long and extensive 
experience in this field; American cities have had none at all 
until recent years and very little even then.' Whether any solu
tion of the problem can reasonably be expected from an exten
sion of public ownership is a question which must be left for 
consideration in another chapter. 
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CHAPTER XLI 

THE REGULATION OF MUNICIPAL UTILITIES 

The proper relation of the city to ita public utilities (including 
gas and electric plants, the telephone service, and street railways) 
has been the theme of a sustained controversy, both in Europe 
and America, for many years. Much has been written about 
it, but not always in a dispassionate or scientific spirit. The 
question is one upon which well-informed men differ in good 
faith, if not always in good temper. The reason for this is that 
most of them have lieen disposed to look upon the issue as one 
of principle rather than of practical expediency, and it is the 
habit of men to get wrought up on questions of principle. Yet 
the issue is merely one of deciding what is most expedient to 
do under certain circumstances, not what is best to do under 
all circumstances. In every large community there are certain 
public needs which must be met, and there are alternative 
ways of meeting them. Which of these alternatives is likely 
to prove the better depends upon the existing conditions in each 
particular case; the question cannot be decided by coining a 
phrase or enunciating a truism. In the discussion of public 
utility questions there has been too much heat and not enough 
l)ght, too much brushing aside of awkward facta and too little 
exercise of patience in analyzing them. It may be well, therefore, 
to begin this chapter with a re-statement of some elementary 
propositions which ought to be kept in mind but which are too 
often submerged in the ardor of controversy. This may best be 
done, perhaps, by raising and answering a few preliminary en
quiries. 

First of all, what is a public utility? Not every service upon 
which the public depends for ita existence is a public utility. 
Bread and meat are essential to existence, but the bakery and 
tl1e meat market are not public utilities. A public utility is 
an enterprise which, though under private ownership, makes 
use of public property and is a natural monopoly. The chief pub-
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lie utilities operating in cities are railroads, street railways, tele
graph and telephone lines, water works, gas plants, and electrie 
lighting plants. All of them find it necessary to use property 
which belongs to the whole people. A railroad must run its 
tracks across the highway; a gas company must lay its pipes 
beneath the pavements; an electric lighting company must put 
some of its poles in the streets; a street railway company, as 
its name implies, must make large use of the public thorough
fares. Moreover, they all desire the right to take whatever 
private property they may need for their terminals, power houses, 
tanks, and so on, which is a right that only the governmental 
authorities can give! The right of eminent domain cannot be 
exercised except for a public purpose. In this legal sense all the 
utilities named above are public utilities. They exist by public 
authorization and sufferance. Public utilities have sometimes 
been defined as undertakings which are "clothed with a public 
interest," but this definition merely begs a lot of questions as 
to when, where, and how an enterprise becomes so clothed. The 
most characteristic earmark of a public utility is its possession 
of special privileges in relation to public property. 

But public utilities are differentiated from ordinary business 
enterprises in an economic as well as in a legal sense, and this 
prompts a second question. Why does the regulation of a public 
utility constitute a different problem from the regulation of any 
other form of business? The ·answer to this question is simple: 
It is because competition operates in one case and not in the 
other. In the case of ordinary . business, competition is a spUl' 
to reasonable prices and good· service. The customer who 
finds prices high or service poor at one grocery stops trading 
there and goes somewhere. else. The merchant who is nQt 
satisfied with one bank moves. his account to another. The 
wholesale dealer, if one factory d9es not send his goods promptly, 
or charges him too much, gives his future orders to some other 
factory. Stores, banks, and factories are in competition with 
other establishments of their own kind; in order to get business 
they are constantly trying to outstrip their competitors by lower
ing prices and improving service. In this sense "competition is 

1 It should be made clear, of course. that when a public utility takes 
private property by virtue of a right given to it by the state or city it must 
pay just compensation to the private owner. 
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the life· of trade." The rivalry of those who have goods or serv
ice to sell is in itself enough to afford the public a reasonable 
amount of protection. There are times, of course, when the 
free play of economic competition is stifled by some form of 
combination among private business enterprises, in which case 
public regulation becomes necessary. Monopolies created in this 
way are rightly called artificial monopolies, for they are the 
handiwork of man. 

But railroads, street railways, telegraph and telephone lines, 
water supply systems, and gas and electric plants are natural 
monopolies. Their rates and the quality of their service are not 
determined (or are determined at most to a very slight degree) 
by competition. The individual customer bas no choice but 
to take what is given him. If be desires to travel from one part 
of the city to another, he cannot usually find two lines of street 
railway at his disposal. If the rates for gas are exorbitant, be 
cannot tell the company that be will buy gas from someone 
else, for be is dealing with the only concern which sells gas in 
that particular locality. The man who lives in Topeka can send 
to Chicago and buy his canned goods there if be finds that prices 
and quality are not satisfactory in his own city; but he cannot 
get his telephone service or his electric light in that way. He is 
dependent on local service, and, as a rule, there is only one 
company with which be can deal in each field of service. 

Nor is there any possibility of changing this condition of 
affairs by altering the laws or the ordinances. Public utilities 
are and must remain monopolies because their business, from 
~he way in which it is carried on, virtually excludes competition. 
It would be physically possible to have rival street railway com
panies operating on the same street, or several gas companies 
laying their mains in the same thoroughfare, or several electric 
companies stringing their wires over it; but think of the conges
tion and inconvenience this would cause) Moreover, it would 
so greatly increase the amount of fixed capital needed to provide 
the service, and thus so greatly increase the overhead cost, that 
higher prices to the public would be the only possible outcome of 
such competition. In years gone by many cities tried the plan 
of setting two public service companies at rivalry with one 
another, and in a few cities competing telephone companies 
still exist; but the competition is rarely in earnest; it alwaya 
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involves public inconvenience; and it d!les not often last very 
long. The rival public service companies, finding competition 
unprofitable, soon seek to form a combination and to raise their 
rates. 

All this ought to be as plain as print; but it is not. In every 
large community one will find men and women, some of them 
leaders of public opinion, who believe that the way to solve the 
problem of cheap transportation is to set street cars and motor 
busses in competition with each other. A natural monopoly 
is a monopoly by predestination and nothing that laws or men 
can do will ever make it anything else. N aturalla ws are stronger 
than any opposing legislation. It is high time, therefore, that 
public opinion reconciled itself to the proposition that lig)lt, 
power, transportation, and communication can be more cheaply 
and more conveniently sold by one company which has the whole 
field to itself than by competing companies which do not. In 
other words there can be no effective competition between public 
utilities operating in the same area. It is nearly three-qua~rs 
of a century since the great English economist, John Stuart Mill, 
enunciated this doctrine, and the experience of cities throughout 
the world has been corroborating it ever since. 

Now, if public utilities are monopolies by nature, and can 
never be anything else, it is essential that the public authorities 
shall exercise, in one way or another, sufficient control over them 
to restrain any abuse of their power. For it is the inclination 
of all monopolies, when left unregulated, to enrich themselves 
at the expense of their customers or patrons. There· may be 
exceptions to this rule, but they are as rare as the politician 
who would rather be right than be re-elected. To let a natural 
monopoly charge what it ·p~ases, for such service as it chooses 
to supply, ·is to deny the citizens that measure of protection· 
against corporate avarice which it is the duty of the public 
authorities to give. Regulation must therefore be undertaken in 
the interest of the individual citizen. 

There are other reasons why public utilities must be regu
lated. The community is even more than the totality of its 
citizens; it has ambitions and interests of its own. The city 
must protect such interests as well as those of individuals. For 
example, the expansion of a city depends upon the scope and 
efficiency of its transportation facilities. Poor service and high 
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fares mean down-town congestion; good service and low fares 
encourage the migration of the worker to the suburbs. The 
public authorities cannot leave the direction and progress of 
community growth to the precarious solicitude of a profit-seeking 
concern. Gas and electricity of good quality and at reasonable 
rates, moreover, have a bearing on the maintenance of public 
safety, public health, and the public convenience. The city 
cannot disclaim all responsibility for the regulation of things 
which come so close to its own public functions .. 

Experience has shown, moreover, that official regulation is 
desirable from the standpoint of the public utilities themselves. 
When such companies are allowed to do as they please, without 
supervision from above, their officers and directors often act in 
ways which prove detrimental to the interests of their own stock-
holders. They indulge in high finance, pay dividends that have 
not been earned, expand the service unprofitably, and take 
chances with the money of investors. Now it is desirable that 
capital for the carrying on of public utilities should be easily 
procurable at reasonable rates and this will not be the case if 
the investor in public utility bonds or stocks is open to exploita-
tion by any group of speculators or manipulators who may 
happen to get control of the companies. Public regulation is 
necessary to ensure that the utilities themselves will be honestly 
managed.' 

8. In the 
Interest of 
the Com
paDJ. 

The individual citizen, the community, and the utilities them- Publle 
selves are entitled to the protection which a rational plan of ~~itleo 
public regulation affords. This protection is all the easier to ~:::" 
afford because public utilities, unlike ordinary industrial or Artificial 
' t'l st to th · Mooopolieo mercan 1 e concerns, mu come e state or e~ty government to Recu· 
for privileges which they find necessary in the conduct of their late. 

business. Their operations are conducted to a large extent 
upon public property and are dependent on the continuance of 
privileges which the public authorities have the right to with-
hold. It is not so with artificial (as distinguished from natural) 
monopolies such as are created by the purveyors of steel, or 
tobacco, or sugar through agreements or combinations among 
themselves. These concerns do not ask the city or the state 
to give them special privileges in the public highways or to 

'••Tbe lntei'Mta of the corporation dtmllDd ft'KUiation u well •• the 
loto ..... ta or the l'ODaumer." Co•loctoo, et &1., w. S.udford, 164 u.s. 1196. 



ll'ran· 
~bisee: 
Their 
Nature. 

402 MUNICIPAL ADMINISTRATION 

confer on them the right to take private property upon the 
plea that it is needed for a public use. They cannot, accordingly, 
be brought to terms by the simple expedient of denying requests 
for special favors. Artificial monopolies come into being without 
any act on the part of the public authorities and their suppression 
or regulation is therefore a positive task. But public utilities 
cannot lay tracks on the street surface, or gas mains under it, 
or spread wires over it, until the public authorities have con
sented. This difference, though often overlooked, is not a negli
gible one. 

When a public utility obtains the. right to make use of the 
streets and of such private property as it may need to acquire, 
the document which conveys this right is commonly called a fran
chise. To the mind of the layman this temi. portends something 
very involved, complicated, legalistic. But a franchise is nothing 
:nore than a permit or license writ large. Everyone knows, or 
ought to know, that in order to place an obstruction in the 
streets or upon any other public property an individual or 
corporation must first obtain official permission. The merchant 
who hangs a sign from his building over the highway, the house 
owner who puts a coal-hole in front of his cellar, the contractor 
who blocks the public passageway when he is putting up a build
ing, the fruit man who juts his stand_out onto the sidewalk-all 
must first get the city's permission. This is given by the city 
officials in the form of a license or permit. Each such permit 
covers a single privilege. But the public utility needs a general. 
permit covering privileges in a great many streets and. holding. 
good for a number of years. It requires permission to scatter its 
tracks, poles, mains, or wires over a wide area. This general 
permission, which does n.ot. differ from an individual permit 
except in its broader scope and longer duration, is called a 
franchise.1 In other words a franchise is merely a grant of 
the right to use public property (the streets, particularly) either 
in perpetuity or for a term of years and subject to certain con
ditions. 1 At any rate a public utility must secure some sort of 

1 "A special privilege granted to one man or one group of men, to the prac
tical exclusion of others, io capitalize the common needs of a city~full of 
people, to build all~pervasive systems into the public thoroughfares, and own 
and operate them for private profit-that is a franchise." Delos F. Wilcox, 
Municipal Francl&iau (2 vola., New York, 1910, Vol. I, p. 28). 

11 Ordinarily it also confera permission to take private property (with com· 



THE REGULATION OF MUNICIPAL UTILITIES 403 

franchise before it can begin operations, and to this end it must 
negotiate with the authorities of the state, city, town, or town
ship as the case may be. By a process of bargaining the company 
obtains the rights and the public authorities impose the condi
tions. The franchise enumerates rights and conditions alike; 
it becomes a contract the terms of which both parties are under 
obligation to fulfil. 

The franchise of fifty years ago was usually a one-sided affair. 
Companies received extensive rights for long terms of years or 
even in perpetuity, but assumed very few obligations in return. 
The chief reason for this was the impatience of the people to 
obtain immediate service. They wanted electric light or street
car service without delay, and in their haste were induced to 
pay what proved to be, in the long run, an exorbitant price for 
it. The franchise-seeker was welcomed as a public benefactor, 
one who woul<l give' a much-needed service quickly an<! wait 
patiently for his reward. He promised much and seemed to ask 
little-at least he asked no cash down. But he invariably got 
more than he gave, which is what he came for. A few techni
cal phrases, innocent enough in appearance but judiciously dis
tributed at strategic points in the franchise, were sometimes good 
for many millions. 

In some cases the one-sided bargain was the result of state 
Interference with the city authorities; for where the latter held 
out for better terms the legislature sometimes stepped in and 
granted the franchise over the city's head. In 1860, for example, 
the New York legislature arrogated to itself the exclusive right 
of granting franchises in the metropolis and kept this right for 
fifteen years. These were days, moreover, when city councilmen 
and stnte legislators were more susceptible to corrupt influences 
than th~y now are. Rings and bosses dominated the aldermanic 
chambers. The first street railway franchises in New York City 
were granted by a bevy of aldermen who became known as "The 
Forty Thieves" and well deserved the name. Their successors 
in office gave many franchises without limit of time, with no pro
vision for extensions of service, or for public control over the 
gross earnings of the companies. The same story, with some 

Pf'Da&tlon) but tbta maJ not be eaentlal to the operation• of the compu.J. 
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slight variation, was repeated in almost every other large city. 
Valuable privileges were bartered away for next to nothing 
by public officials who cringed under the power of franchise
seeking interests. How many million dollars in franchise privi
leges were donated to private corporations by American cities 
during these halcyon days of corporate supremacy, no one has 
ever been able to calculate, but even the most conservative 
estimates place the total very high. These franchises were the 
genesis of many private fortunes,-gas fortunes, traction fortunes, 
telephone fortunes, and other fortunes that rolled up almost 
overnight. 

But public opinion, in due course, began to suspect that fran
chises were worth more than the city was getting for them, and 
this suspicion became a conviction when it appeared in the course 
of various investigations that "boodle aldermen" were enriching 
themselves in the process. Under the stimulus of public indigna
tion various laws were passed forbidding the grant of any fran
chise without a public hearing, or without some provision being 
made for open competition among those desiring to bid for it. 
In 1886 the New York legislature stipulated that all new fran
chises in New York City should be sold at auction to the highest 
bidder.' Perpetual franchises, without provision for revo~ation, 
were also forbidden by the laws of many states, but this 
prohibition did not avail in all cases inasmuch as the city 
councils sometimes evaded it by granting franchises for the 
limited term of 999 years. The provisions for publicity were 
also reduced to nullity in many instances by variou& devices,, 
such as that of giving inadequate public notice of franchise
hearings. So the restrictions were further stiffened up, sometimes 
by providing that no franchise should be given without the con
sent of property-owners along t"e route, or without the approval· 
of the people at the polls. The latter is a common provision in 
cities today. In some cases it has been provided by law that 
franchises may be revoked at any time for good cause by the 
courts or by some designated administrative tribunal. 

The franchise of today is an altogether different thing, there
fore, from the franchise of five decades ago. It is granted for 

1 This might seem to be a shrewd requirement. but Its effect was to in~ 

duce rival franchise-seekers to bid against each other to a point where the 
price was so high that no one would accept the franchise at all. 
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a fixed term of from ten to forty years or for an indeterminate 
period under the revocation proviso just mentioned-in "revoc
able perpetuity," this is called. It contains many provisions as 
to rates and quality of service. It provides for such extensions 
of the plant as may be necessary to meet the needs of a growing 
community. It determines what share the city shall receive 
from the profits of the public utility. Sometimes it contains a 
statement of the terms under which the city may itself take over 
the service and operate it directly. And it usually makes provi
sion that all controversies between city and company shall be 
settled either by arbitration or by referring them to some desig
nated public authority. 

A franchise, accordingly, is neither a short nor a simple docu
ment. To frame such an agreement requires both legal and 
technical skill. The public utility companies have usually had 
command of both, while the city has sometimes been possessed 
of neither. The repeated triumphs of the public utility companies 
in their franchise negotiations with the cities of the United States 
have not been altogether due to official corruption. Official medi
ocrity accounts for many of them. The city's own law depart
ment, and its engineering department, have been regularly out
matched by the high-grade and high-paid experts whom the 
companies employ in both these fields. At times it bas seemed, 
Indeed, as though the public stood fated to lose and that the 
only way to a void doing so was to grant no franchises at all. 
"The only good franchise," said Mayor Tom L. Johnson of 
Cleveland, "is a dead one." Of late years, however, the disparity 
in strength as between city and company has not been so great. 
The cities have profited by their experience and are taking 
more care to be skilfully represented in franchise negotiations. 
Thy are retaining outside experts and meeting the franchise
seeker on even terms. 

In the course of the negotiations for a franchise many diflicult 
questions come forward and must be settled. How many years 
should a franchise run, or should it be indeterminate? What pro
visions should be made for renewing the franchise at the end 
of a fixed term, or for revoking it if no term is fixed? If the 
franchise is not revoked or renewed, what disposition of the 
plant should then be made? The service, of course, cannot be 
interrupted without great inconvenience to the public. Provision 
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must be made for keeping the plant in operation whatever else 
may happen. Under what conditions should the city be em
powered to take over and operate the plant directly? Wbat share 
of the company's profits should go to the city in return for the 
use of public property? And how may the full payment of this 
ehare- be ensured? How can the city and its citizens be ade
quately protected against extortionate rates and poor service? 
This last question is one of extreme difficulty because the condi
tions of service often change within a very few years. Franchise 
provisions relating to the quality of gas, or the maximum fare 
on street railways, or the candle-power of electric lamps may be 
framed in precise keeping with the needs and technique of to
day, but the chances are that they will be. wholly out of touch 
with both needs and technique before many years have passed. 
The cost of operating a public utility depends upon the general 
scale of wages and prices. Hence it follows that a reasonable 
maximum scale of rates or charges as fixed today may be much 
too high, or much too low, within a decade. Great changes, 
up or down, sometimes take place within a very few years in 
the price of coal, or steel (both of which are used in great 
quantities by public utilities), or in the wages of labor. On the 
other hand some new invention may greatly simplify and thus 
reduce the expense of the processes used. Progress is continually 
being me.de in the technique . of public utility operation as in 
other fields of business. If regulation is to be effective, it must 
therefore be flexible and able to adapt itself readily to new con• 
ditions of cost and service. A franchise has the defect of being s 
closed bargain. Its terms are there in black and white; unless 
provision is made for varying them they are as immutable as" the 
laws of the Medes and Persians. They stand still while the con
ditions that need regulation keep marching on. No written 
document, furthermore, can ever. be self-enforcing. To embalm 
a host of detailed provisions in a franchise, without at the same 
time indicating how these provisions shall be interpreted and 
enforced, is to court an endless amount of controversy and 
litigation. . 

In order to make the regulation of public utilities sufficiently 
elastic, therefore, it has become the practice to supplement the 
specific terms of franchises by providing that all disputes or 
differences of opinion regarding rates and service shall be de-
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termined by a public service commission or by some similar body. 
In other words administrative regulation is summoned to assist 
in providing the relations between the city and the company 
with that degree of flexibility which such relations ought to 
have. 

Public service commissions are in some cases maintained by 
the cities; but more often they are state-appointed bodies. There 
are several reasons which make it desirable that the administra
tive regulation of public utilities should be in the hands of a 
state board rather than under the control of the cities. In the 
first place, the jurisdiction of the city officials does not extend 
beyond the city limits, whereas public service companies often 
do a considerable part of their business outside. It is not un
common, for example, to find the same street railway, electric 
lighting, or telephone company operating in several neighbor
ing communities. Municipal regulation, in such cases, would 
subject the company to different rules in each community and 
thereby greatly embarrass any attempt to unify the service as 
a whole. A municipal commission, moreover, cannot secure 
the comparative data which is essential as the basis of intelli-
gent regulation. It cannot probe the accounts of public utilities 
in some other city to find out why service is being better and 
more cheaply rendered there. Only a state-wide commission 
can do that. 
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There is a second reason, namely, that public regulation is 2. They 

always expensive. A public service commission must have skilled ~=ive. 
investigators to assist it in deciding the technical questions which 
arise, and these experts are costly to employ. Large cities can 
efford the outlay, but in the case of small communities it is 
far more economical to have a single state commission perform 
the work as a joint enterprise. One might add, as a third reason, 
that regulntion by a municipal commission gives rise to needless 
legal complications. The state, as the courts have often held, 
has inherent power to regulate the rates and service of all public 
utilities within its bounds. But the city has only such power 
as the state may delegate to it. The legal presumption of s. They 

authority is thus in favor of the state and against the munici- !:,1~.!/::. 
pality. It has bt>en found that the authority and the decisions Local Co~~~o 
f . . -' bl' . . . f I plle&tiOOL o mumclp>U pu 1c serv1ce commiSSions are more requent y as-

sailed in the courts, and more successfully, than are those of 
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boards possessing state-wide jurisdiction.1 There is a flavor 
of unfairness, moreover, in having a city-appointed body sit in 
judgment where the interests of the municipality are directly con
cerned. Judges and juries are more easily convinced that the 
actions of such a commission are arbitrary and unreasonable 
than are the rulings of a stste board which has no local af!ilia
tions. 

Public service commissions ordinarily consist of three to five 
members; in cities they are appointed as a rule by the mayor; 
in states they are usually named by the governor; but in some 
states they are elected by popular vote and in a few they are 
subject to the recall. Appointment is the only satisfactory 
method. The terms of members vary from two to six years 
and in most cases substantial salaries are paid for the service. 
Some states have tried the plan of having several commissions, 
one for each group of utilities (e.g., lighting, transportation, com
munication) and in one case the scheme of having two commis
sions with a geographical division of work was given a trial. 
But today they are coming around to the plan of a single com
mission with state-wide jurisdiction over all public utilities.• 

The success or failure of administrative regulation depends 
upon the quality of these public service commissions. The 
commissioners must be men of unimpeachahle integrity and fair
ness or their work will fail t9 command public confidence. A 
public service commission is a quasi-judicial body; its attitude 
ought to be one of strict impartiality. Its proper function is tD 
hold the scales evenly as between the public utility company· 
on the one hand and the municipality or the individual citizen 
on the other, which means that each commissioner should have 
the open-mindedness of an 11pright judge. Unhappily, however., 
this ideal is rarely attained. Governors often appoint, and the · 

1 In large cities it is not unwise, n~~ertheless, to maintain a municipal 
public service department with the duty of collecting data, representing the 
city at hearings before the state commission, and settling by amicable nego
tiation such local controversiea as can be adjusted in that way. As between 
the city and the company the atate commission is properly a neutral arbiter. 
Some municipal authority· should therefore be charged with the represent&~ 
tion of the city's interests. 

1 On this and other points connected with administrative supervision aee 
Harold F. Kumm, The Legal Rela<ion. of Citv Gftd Beate 1Di«ll Reference lo 
PublW Utilitv Regukltion. reprinted from the Minnesota Law Review (De
cember, 1921-January, 1922), especiaUy pp. S.9. 
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people ·more often elect, men whose qualifications are mainly 
political and whose decisions in public utility cases possess no 
tinge of impartiality. Such men often set themselves up as 
tribunes of the people, as "champions of the proletariat against 
the forces of organized avarice"-their aim being to capitalize 
this attitude for their own political advantage. In other easel 
the public utility companies have managed to secure, through 
pliant governors, the appointment of commissioners known to 
be friendly to themselves. Such men, by their persistent par
tiality toward the companies, have helped to impair public con
fidence in the value of administrative regulation. There is no 
way of preventing, by constitutional or legal safeguards, the 
appointment or election of biassed or pliable commissioners. 
The best that can be done is to centralize the responsibility and 
make the work of the commission widely known, leaving public 
opinion to do the rest. 

But public opinion does not itself always assume a reasonable 
attitude toward those commissions which are sincerely trying to 
deal in a judicial spirit with matters coming before them. When 
a public service commission orders a reduction in rates or an 
improvement in service its action is roundly applauded; but 
when it permits a public utility to increase rates, or to change 
some service-feature in the interests of more economical opera· 
tion, there is a hue and cry of protest, fomented chiefly by the 
yellow press and those parasitical politicians who look upon 
class antngonism as their chief stock-in-trade. Numerous in
stances can be brought forward to illustrate how readily popular 
resentment can be mobilized against any decision which seems 
'to favor the public utility companies. Labor organizations are 
called upon to rise in protest when a public service commission 
sanctions the use of one-man cars, or forbids jitney competition, 
or permits a telephone company to replace switchboard workers 
by nn automatio calling-device. Business men are summoned 
to go on record, through their chambers of commerce or other 
organi1ations, against the introduction of a measured telephone 
servire. Householders, in turn, are egged on to resentment be
cause the public service commission tolerates a sliding-scale of 
lighting rates which benefits the large customers. Yet all of these 
things make for economy and efficiency in public utility operation 
and hence serve the public advantage as a whole. Sometimes the 
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public clamor will be quieted by nothing short of the commis
sion's removal. In 1922, for example, the voters of Oregon 
recalled two members of the state public service commission from 
office on the ground of "inefficiency and lack of consideration for 
the public interests," their offence being a decision which author
ized an increase in telephone rates at a time when these rates 
were being increased in many other parts of the country. Now 
it requires no special gift of prophecy to predict that if public 
service commissions are forced to decide every question in 
accordance with the momentary wishes of the electorate, or some 
influential portion of it, without regard to the merits of the issue 
itself, the days of administrative regulation a~ numbered. 

With what is the work of a public service commission con
cerned? It covers a wide range. Broadly stated, the commis
sion's principal function is to see that the companies live up 
to the terms of their franchises and obey the general laws relat
ing to public utilities. The commission hears complaints from 
city officials and citizens, investigates these complaints, obtains 
the company's side of the case, and makes such rulings as the 
matter .seems to require. It seeks to prevent discrimination in 
favor of one community as against another, by insisting that 
equally good service be given to all. It requires financial re
ports from the various companies, and to this end it may order 
that all public utility accounts shall be kept in a uniform man
ner. Rates are of fundamentai public concern in the operation 
of municipal utilities and the commission usually possesses au
thority to approve or to disapprove schedules of rates,. subject . 
to any fixed stipulation that may· be made in the franchises or 
in the general laws. Such matters as the approval of new 
stock and bond issues by eompanies, of extensions or abandon·. 
ment of service, of safety applian~es, of inter-company contracts, 
and so on, also come within the p~rview of the commission. The 
usual procedure, when complaints are made, or when a company 
desires approval for some proposed action, is to hold a hear
ing. The complainants state their case, and support it with 
such testimony as they care to present. Then the company, 
through its representatives, submits its case in rebuttal. Where 
the approval of capital issues, or of some new service-feature 
is sought, or where application for increased rates is made, the 
oompany presents its arguments and data first. The opposition 
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is then heard. The commission, if it sees fit, may have ita own 
experts make an independent investigation, and this is often 
done when the data submitted to it by the contending sides is 
irreconcilably at variance. Having thus studied the matter, the 
commission, by majority vote, makes its decision.• 

Public service commissions began their work, a generation ago, 
with a clean slate. 1 They had no precedents to guide them, and 
for a time were forced to decide each case on its own merits. 
Gradually, however, they began to evolve some general rules 
covering cases of substantially the same sort and there has now 
been developed a considerable body of public utility juris
prudence. While a commission is not bound to follow its own 
precedents, much less those of commissions in other states or 
cities, it is nevertheless the practice to give weight to both. 
In the vast majority of instances the rulings of the commission 
are accepted as final by both parties to the controversy; but 
appeals may be taken to the courts, particularly in cases where 
the decisions are regarded as constituting a deprivation of prop
erty. No state can authorize its public service commission to 
deprive either a citizen or a corporation of the equal protection 
of the laws. In every large city, by the way, there are attorneys 
who make a specialty of public utility practice, who follow the 
decisions of public servite commissions throughout the country, 
and prepare their cases for the hearings as for a regular judicial 
proceeding. 

In thiP connecticm it may be observea ~w• wnen contro\·ersies 
between a company and a municipality come before a public 
servire commiBSion the company is almost always better repre
"sented than the city. This is especially true of controversies in 
which small cities and towns are concerned. The company's legal 
and technical skill are the best that money can buy. Its repre
sentatives are appearing before the commission almost daily; they 
know its procedure thoroughly; they understand what sort of 
evidence counts and what does not; they have all the precedents 

'A rreat man,y complaint. from Individual oltloeu ue adjuoted without a 
beerln1. The commhudona, throUJh their t:ovestigatora. merel.J brine matters 
to the attention of the proper compallJ o8lclala and aecure wluntarr action 
on their part wltbout the nec..-eaait:J of &D)' formal order. 

1 ·ne 6nt body of thl• nature to be eetabllabtocl In the United Stare. waa 
the Ma.acl:uaettJ Railroad Commlaalou., which bf-pn lbl wort lD 1869, but 
publlo oenlce oommlalono did not become PDeral for man,y 7ea1"8 u.-fter. 
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at their finger tips. The large city can cope with this array 
of skill by hiring special counsel and technicians who are similarly 
equipped; but the small municipality does not feel that it can 
afford the outlay. Nor does it usually realize that there is 
any need for it. Small communities think very highly of their 
local "talent. So the regular town solicitor and town engineer 
fare forth to the hearing at the state capital, confident that 
they can match wits with the best of them. The result, as a 
rule, is what one might expect. The municipality's side of the 
controversy proves to have been crudely and inadequately pre
pared; essential facts are lacking; the established procedure of 
the commission has not been complied with, and the precedents 
have not been heeded. Whereupon the comp~;~ny's representatives, 
with complete and accurate data in hand, proceed to tear the 
opposing case to shreds, leaving the commission no alternative 
but to render a decision in their own favor. 

Much of the local unpopularity which attaches to the rulings 
of public service commissions from time to time is the result 
of a failure to appreciate the proper function of these bodies. 
It is not their duty to prepare cases for the municipal authorities. 
The latter, when the ruling is adverse to themselves, often seek 
to cloak their own errors and incompetence by attacking the 
commission's impartiality, and branding it ils a tool of the vested 
interests. No lasting advantage is ever gained by that procedure. 
The cities must become reconciled to the fact that public regula
tion is very expensive to all concerned. It is injudicious economy 
to impose upon the regular city departments any specialized. 
function which they are not well fitted to perform. There is 
an old saying among lawyers: "The layman who pleads bis 
own cause has a fool for. a. client." The same is true of ~h~ 
average city solicitor who, although unpractised in public utility 
matters, undertakes to wage a fight with the specialists who 
represent the companies before tlie public sen-ice tribunals. 

Briefly stated, the purpose of administrative regulation is to 
ensure adequate and efficient service at reasonable rates. But 
what are rea8onable rates? Ordinarily they arc taken to be such 
rates as suffice to -cover the cost of the service and in addition 
yield the company a fair return.' This principle of a "fair re-

" See the discuBBlon of "aenice at cost" aa applied to street raUWI.J' 
operation. Aluwe, pp. 392-394. 
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turn" is easy to state, but it is by no means easy to apply when 
individual cases arise. This is because opinions diverge widely 
with respect to the basis upon which the fair return should be 
calculated. If you ask the average layman, he will tell you 
that "six or seven per cent" is a fair return; but six or seven per 
cent upon what? On the outstanding capital of the company? 
On the money invested in the plant? On the present market 
value? 

To take outstanding capital as a basis is not always fair. 
Many public utilities are over-capitalized, that is, some of the 
outstanding stock does not represent actual investment in the 
plant but is mere "water," as the saying goes. Some of the 
stock, for example, may have been issued to promoters for their 
services, or in connection with the consolidation of various small 
companies, or ip extra dividends to stockholders. Dividends 
on this stock are expected by the stockholders, of course; but 
ehould they be included in reckoning a fair return? If not, it 
is sometimes very difficult to determine just what fraction of the 
capital ought to be deducted. 

Another method of calculating a fair return is to take the 
total amount actually invested in the plant, deducting therefrom 
whatever seems to be a proper allowance for depreciation--say 
five per cent per annum or whatever may be agreed upon. This 
is a simpler and in some ways a more just method, although there 
is a certain difficulty in determining the depreciation factor. 
Some things depreciate in value or become obsolescent far more 
rapidly than others. Fixtures and equipment lose value more 
rapidly than buildings. Land, on the other hand, may actually 
appreciate in value, and public utilities sometimes own a great 
deal of it.• 

Finally, there is the plan of making an appraisal of the plant 
as a going concern, without reference to the amount of capital 
outstanding, or of money actually invested. This is done by 
having a boRrd of appraisers (usually engineers) make an 
actual inventory at present prices. They figure, in other words, 
the reproduction cost, what it would cost to reproduce the 
plant in its present shape today. But to make such an 
inventory is not so easy as it looks: it requires not only engi-

• For a dilK-u•loll of publlo utllltl ftluatlou, ... the N!ereD- II 'Nil oil 
p. '-111. • 
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neering but legal, accounting, and economic expertness. Nor 
does a physical valuation, however expert it may be, solve all 
the problems involved. What about intangible property, for 
example, such as good-will, the unexpired franchises, the "going 
concern" elements in value? The merchant or the manufacturer 
counts good-will and patents among his assets, although a patent 
is to all intents an unexpired franchise. Should the value of a 
public utility be inclusive of franchise values or should it take 
into account the physical properties only? 

Six per cent on capitalization is one thing; six per cent on the 
appraised value of the physical property may be a. great deal less. 
A fair return, calculated on the former basis, might be twice as 
large as one reckoned on the latter. Yet the figuring of a fair 
return to the franchise-holder is an essential prelude to the 
determination of res.sonable rates, and public service commis
sions must settle the one before they can proceed to the other. 
Their task is rendered somewhat more perplexing by the fact 
that in matters affecting the reasonableness of rates there is 
the possibility and even the likelihood of an appeal to the courts. 
Valuation, of course, is fundamental not only in rate-fixing but 
as a basis for the purchase price whenever a public utility is 
transferred from pnvate to municipal ownership. Nevertheless a 
prolonged discussion of this question by courts, public servicf!l 
commissions, public utility orga,nizations, and economists has led 
to no definite agreement either as to the method to be employed 
in figuring the valuation of a public utility or as to the detailed' 
rules for applying whatever method may be chosen. An agree-
ment on these points is much to be desired. . . 

Two or three other topics ought logically to be discussed in 
the present chapter but some practical considerations make it. 
expedient to deal with them elsew.here. The taxing of franchises 
and public utilities will therefor~ be briefly considered in the 
chapter on municipal revenues, while the question of "service-a~ 
cost" has already been discussed in connection with the general 
problem of municipal transportation. The whole question of 
municipal ownership, moreover, has been left untouched here and 

. i~ reserved for the next· chapter. 
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CHAPTER XLII 

MUNICIPAL OWNERSHIP 

Has public regulation of municipal utilities been a failure? 
And if so, what alternative policy is there at hand? Public regu
lation is exceedingly difficult; this has been found to be the 
case in all countries, but more particularly in the United States 
where the regulating bodies have sometimes lacked the power, 
and more often lacked the will, to perform their functions ef
fectively. Discourag_ed by the inherent difficulties of the problem 
many people have come to regard public regulation as a failure 
and are urging that it be supplanted by a policy of direct munic
ipal ownership. They insist that a community has only two 
alternatives and that if it. is not satisfied with the one, it must 
neressnrily take the other. Whole volumes have been written 
on this theme, some of them reflecting a high order of argumenta
tive and literary skill.' 

If anywhere there is a need for clearness of terminology, it 
is here, for the words municipal ownership convey an inadequate 
idea of the policy which they are intended to connote.• It is 
not merely ownership but management that the term implies, 
and indeed it is the latter that usually gets moat of the emphasis. 
In Philadelphia, for example, the gas works are owned by the 
city; but because they have been leased to a private corporation 
and are operated under private management no one ever speaks 
of this utility as an example of "municipal ownership." In 
Boston, on the other hand, the street railways are managed by 
the public authorities, but owned by a private company, and 

'For e:s:ample, Leonard Darwin's MvtMct'paJ Otc:H18P'11Ilp, and Georp 
Bl"roard Shaw'• CoM"'Ott 8Mtn of Jf11nkipal Tradf•g. 

'Twouty JMrl aro. wbou Major Leonard DarwiD publlabod bill earli01t dlll
ouulou of tbe oubjoet (Jiuai.;piJI Trade, Loodou, 1903), be becaD bill 8rof 
flUI1'1'11Ph whh the IDP1"tlon that no rl.-id dP6nitloua were aeedfd. But 
betoro tbe outbor'o ro'floworo wero tbrougb wltb blm It bad boeome quite 
appal'fDt tb3t a pre<loe deBDitloD WOUld bne foreotailod 8 lood deal of 
polutlea crltlolllm. ' 
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here again the illustration does not serve. Municipal ownership 
involves both ownership and operation. For this reason thE 
term is not altogether felicitous, but it has established itself in 
American popular usage and is not now likely to be displaced 
In France and Germany the policy . is spoken of as municipal 
socialism; in Great Britain they call it municipal trade or munic
ipal trading. But municipal socialism and municipal trading in
clude rather more than Americans have in mind when they speak 
of municipal ownership. They include not only the public utilities 
(lighting plants, street railways and telephones) but also such 
public enterprises as municipal tenements, savings banks, theaters, 
bakeries, abattoirs, and even pawn shops. Municipal ownership, 
as Americans use the phrase, has reference only to the major 
public utilities-water, gas, electricity, and transportation. And 
since the water-supply has now been taken over by most of the 
cities, the controversy over municipal ownership in the United 
States narrows itself down to the two fields of lighting and 
transportation. 

Nowhere, either in Europe or in America, does the issue of 
municipal ownership relate to such enterprises as schools, markets, 
libraries, and bath-houses, although all of these were at one 
time conducted by private concerns for profit. Logically, perhaps, 
there is as good reason for including markets as for including gas 
plants among examples of municipal ownership; but the question 
is not one of logic; it is merely one of usage. When men place 
themselves on record as opposed to the policy of municipal own, . 
ership it is very far from their .minds to urge that the city's . 
schools or markets should be left in private hands. Nor, on the 
other hand, is it correct to speak of the city's experience along 
these various lines of civic. effort as successful ventures into the 
field of municipal ownership. The various functions which a city· 
performs in the interest of the public safety, health, or morals 
have no relation to the issue of municipal ownership at all. Yet 
writers have sometimes failed to keep this distinction in mind.1 

s Here, for example, is a description of an "over-municipal.ised city" 
which appeared some years ago in one of the world's leading periodicaiL 
11Gl&.Bgow," says the writer, 11iB a. typical instance. There a citizen may live 
In a municipal house. He may walk along the municipal street, or ride on 
the municipal tram-car, and watch the municipal dust-cart collecting the 
refuse which ta to be used to fertilize the municipal farm. Then he may 
turn into the umnir.ipal market, buy a steak from an animal killed in the 
municipal slaughter-house, and cook it by municipal gos on a municipal 
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Munieipal ownership, using the term as above defined, has 
made far greater progress in Europe than in the United States. 
In the municipalities of Great Britain, for example, there are 
about eight hundred gas plants, of which more than 300 are 
publicly owned and operated, in other words about forty per 
cent of the entire number. Among these are the great municipal 
plants in Glasgow, Manchester, and Birmingham.1 · London, on 
the other band, is still supplied by private companies. In Ger
many no reliable figures have been available since the war, but 
prior to 1914 the gas plants had been taken over by more than 
two-thirds of the larger cities. In France and Italy the percentage 
of municipal gas plants is somewhat smaller. Throughout the 
United States, on the other hand, only thirty municipalities own 
and operate their gas plants and among these only five are cities 
with populations exceeding 30,000.1 Nor has there been any 
marked increase in this number during the past quarter of a 
century. 

In the matter of electric lighting the contrast between Europe 
and America is also notable. Among the 500 largest electric 
lighting plants in Great Britain about half are publicly owned.1 

In Germany the proportiou of municipalized plants is still higher, 
particularly in the larger cities. Among the fifty most populous 
cities no fewer than forty-one had municipal electric plants 
when the war began. American cities make a more modest show
ing. According to the latest census figures, published in 1920, 

l&l 1tove, For bta recreation be can ehoose amonp:t mUDiclpal Ubrartu, 
municipal art aallerlea, and municipal music in the municipal parkL Should 
he fall tll, be can ring up bi1 doctor on the municipal telephone, or he mq
b8 taken to the municipal boapltal ln the municipal ambulance by a mu· 
nlclpal policeman. Should bo bo 10 unfortunate aa to ret on fire, be will bo 
put out b:r a municipal fireman, ulinc municipal water: after which be will. 
porhnpo, fororo the enjoyment of a municipal both, though he may 6nd It 
DertU&I'J to aet a ault ln the municipal old-clothea market" (R. E. 0. Lonr, 
In the Fortnigllllv Retnew, January, 1903). But If Glasgow wu "over-
munll'lpalllled .. twenty yean ago, because the city owned Ita atreeta, Ita 
refuae l'arta, lta markets. Ita public library, Ita parts. Ita bospitala, Ita pollee 
and 8.re atatlon, tben the aame Ia true of aU the world'• cltlee todq. 

1 For otntlotlco ...,latlnr to th ... plauta oeo the Jl"aioiplll Yoar Boolo of ~ 
(/oiltd .KiopdoM (1922), pp. otlll-484. 

1 Richmond, Va., Wheeling, W.Va., Duluth. Holyoke. Mau., and Hamilton.. 
Ohio. PhUadelphla, It will bo recalled, OWilB hut doea not operate Ita ru 
plaot. 

'For tho ll•t. - Jl ... ictpal Yeor Boolt of liM U"""" Ki..,._ (1922), 
pp. 'IJ!I.II02. 
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there were in 1917 more than 6500 electric lighting plants serv
ing American communities of all sizes. Of these about 35 per 
cent were in the hands of the municipalities themselves. Among 
the larger cities which have embarked upon the policy of munic
ipal ownership in this field are Chicago, Cleveland, Seattle, 

. Tacoina, Columbus, Kansas City (Kansas), Birmingham, Cin
cinnati, and Pasadena.' 

The most notable difference between Europe and America, 
however, appears in the case of street railways. There are about 
300 "tramways" in British cities and of these about 180 are 
public property,-more than half.• The London County Council 
now owns and operates about 300 miles of tramway trackage. • 
In Germany the proportion of municipally-owned tramways is 
also more than half, although the total number of street railway 
systems is smaller than in Great Britain. Taking, again, the 
fifty largest German cities, one could find municipal ownership 
in twenty-six before the war and it is altogether probable that 
the number is greater today. 

Now America has a larger number of street railway systems, 
and a greater street railway mileage, than all these European 
countries put together. But prior to the outbreak of the World 
War only one American city (San Francisco) had seriously ven
tured into the field of municipal transportation, although several 
other cities had come to the 11rink of doing so.• San Francisco 

:a United States Bureau of the Census, Central Electric Light and Power 
seeu .... , 1911 (Washington, 1920). ' ' 

The progresa of municipal ownership, as respects electric plants; is ebowno · 
by the appended table: · 

lncretDe ~-· l11cr:etM8 
1902 1907 Per oenl 1912 Pe.- ooni 1917 p.,..,.., 

• I • • 1902-07 1907-12 1912-17 
Mu.nlclpal plants •• 815 1,262 54 1,562 24 2,318 48 
Private pl.a.nta . ... 

• Among these are the street railways of London, Glasgow, Birmingham, 
Manchester, Liverpool, Leeds, Sheffield, Cardiff, Edinburgh, and Belfast. 
The onb'large cities in which private companies now operate all the tram
ways are Bristol, Dublin, '\1\d Cork. In London, however, the underground 
"tubes" and the motor bua lines are in private banda. 

• About 200 miles are also operated by other public authorities within the 
Greater London area, and about 150 milea by private companiea. 

6 In some cases, notably in Chicago and Toledo, the people voted for mu· 
nicipal ownership but because of various conatitutional or legal obstacles 
the street railways were not taken over. 
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took over and began to operate certain lines of trackage in 1912 
and these lines have been gradually extended. In 1919, Seattle 
purchased the street car lines within the city limits and Detroit 
in 1922 did likewise. Ashtabula, Ohio, also bought and assumed 
the operation of her street railway system in the same year.' 

This contrast between Europe and America as respects the 
progress of municipal ownership is rather striking and various 
reaeo;1s combine to account for it. One is the greater admin
istrative efficiency of the European municipality. The affaire 
of European cities are, and long have been, administered 
by men of technical training and qualifications. The people 
of those cities know that if additional tasks are imposed upon 
their public officials, there will at least be no inevitable bungling 
of the job. It is the European practice to place technical func
tions in expert hands and to give the expert not only security 
of tenure but a large· meiiBure of latitude in the performance of 
his functions eo long as he achieves the desired results. In the 
United States, on the other hand, with the system of political 
spoils and patronage in full sway, it has been apparent to the 
veriest tyro il! municipal politics that the entrusting of large 
business enterprises to the appointive or elective officials of the 
city can hardly be otherwise than a venturesome experiment. 
Before the people of an American city can safely undertake to 
own and operate their public utilities they must first learn how to 
own and operate their government. The professional politician, 
the boss, the "lame duck," the spoils system, and the practice of 
rotation in office have been great obstacles to the extension of 
municipal ownership in the United States and they will continue 
tO be so long as they exist. 

There is another reason, namely, the superior initiative and 
capacity of the American business man. It is a boastful saying, 
but none the Ieee a truth, that private business hiiB more initiative, 
~nergy, and brains at its disposal in the United States than 
in any other country. The business men of American cities 
seek out the opportunity to do constructive work, to take 
responsibilities and to assume risks; they do it with a zest that 

'Tho booklet on MuJOidpal Roatollfll iA fAe UMIN 818101 - C ......... 
luuod by tbe Public Ownership Leacue of America (Chicago, 1922) men· 
tlon1 that munlt'IJl8.1 atrMt railways are also be-inc operated lD the followlnc 
amallt"r <-ltlf'a : Pekin, Illinois : Fort Collina. Colorado ; Lincoln. Illlu.ola • ud 
Eursko, Callfornla. 

Reasons 
for the 
Leea Rapid 
Develop
ment of 
Municipal 
Ownership 
in America 

1. The 
Inferior 
Qualifica
tions of 
American 
Municipal 
Otlic .. 
holden. 

2. The Bn· 
perlor 
Initiative 
of tbe 
American 
Bus iDees 
Man. 



S. Tho 
Constitu
tional and 
Legal Ob
ataclea in 
America. 

422 MUNICIPAL ADMINISTRATION 

amazes the world at large. And this is not surprising. In a new 
rountry, with great undeveloped resources, the chance of making 
and the chance of losing a fortune are both large; and the man 
who expects to make must be prepared to lose. Private capital 
in the United States early acquired the habit of taking chances. 
It leaped at opportunities when the public authorities were afraid 
of the risk involved-in the building of turnpikes, railroads, irri
gation works, telegraph lines, street railways, and lighting plants. 
During the nineteenth century, therefore, America developed a 
host of great entrepreneurs who took in hand those enterprises 
which seemed too vast or too risky for public exploitation. It was 
this scope for the keen and the strong that produced the Goulds, 
the V anderhilts, the Hills, and the Harrimans,-the men who 
nailed their far-flung lines of iron and steel across the face of a 
continent. With villages growing into towns, and towns into 
cities, the race went to the swift. The people of these expanding 
communities would not wait for the slow-moving hand of public 
authority to supply them with water, gas, electricity, telephones, 
and street railways. They called upon private capital, and pri
vate capital responded. In their impatience the people often gave 
away, it is true, franchise privileges of great value; but they got 
the service and got it quickly. At any rate the public utilities 
went into private hands and it has not been easy to get them out 
again. 

The American system of legal and constitutional limitations 
has also had something to do with the slow progress of municipal 
ownership. In European countries, as has already been pointed . 
out, the cities are given a broad grant of powers. Subject to 
the approval of certain administrative authorities they inay 
engage in public ownership. virtually at will. But the powe~ 
of the American city are precisely enumerated and they do not· 
usually include the right to eng11ge in profit-making enterprises. 
Special legislation has ordinarily been needed before an Ameri
can city can take over a public utility, at least before it can raise 
the essential funds. In the United States, moreover, the public 
utility companies have had that full and generous protection 
which constitutions and laws afford to private property. Their 
unexpired franchises are property, not to be taken a way from 
ehem without just compensation. Hence a city which presumes 
to venture into the field of municipal ownership often finds itself 
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faced with the necessity of paying a large sum for something 
that it gave away free, It is only the most uninformed 
optimist who believes that the transition from private to munic
ipal ownership can be effected as easily in America as in Europe. 
Great obstacles-legal, financial, and political-stand athwart 
the path over here; they are very much less formidable over 
there. 

A certain psychological barrier has also impeded the progress 
of municipal ownership in the United States. The policy of 
public ownership is termed by its opponents "socialistic," and 
the American people have been inclined to look askance at any
thing that smacks of socialism. Municipal ownership is, no 
doubt, socialistic in that all Socialists believe in it. The Socialist 
believes it to embody the right policy in all cities, at all times, 
and as respects all public utilities. He would eliminate the 
public utility company altogether. But not all who believe· in 
municipal ownership are Socialists. There are men who favor 
it as applied to some designated public utility in a particular 
city, but who do not favor it as a general policy. And this is a 
defensible ground to take. Municipal ownership embodies a 
policy rather than a principle. Like Hancock's tariff it is a local 
issue, or ought to be. But neither in Europe nor in America has 
it. always been so considered. 

The real issue is one of expediency. Is it advisable to place 
upon the government of the city a greatly increased burden by 
giving it, in addition to its customary political and social func
tions, the management of enterprises which are predominantly 
of. a business nature? The answer to the question must depend 
in part at least upon two things: first, whether private manage
ment under public regulation has been reasonably satisfactory, 
and, second, whether the city government is organized to carry 
the increa•ed burden properly. These two questions will not 
everywhere be answered in the same way. In some cities, and 
in the rase of some utilities, private operation has broken down; 
in others it has shown no signs of doing so. Even in the same 
city the policy of private management may be successful in 
one service, surh as lighting, and a ftnt failure in another, such 
as transportstion. Furthermore, the organization, the efficiency, 
and the traditions of municipal government differ widely from 
country to country, and even from city to city close by. If 
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poor service is an argument for changing the management; good 
service is an equally strong argument for letting well enough 
alone. Conversely, if the existence of a capable city government 
is an argument for putting greater responsibilities upon it, the 
presence of incompetents in public office is a reason for with
holding increased responsibility. 

There has been a vast waste of words in polemics on the ques
tion of municipal ownership, one side urging it as a complete 
panacea for municipal ills in every land; while the other de
clares that it will nowhere bring anything but deficits and de
moralization. The truth, of course, is that municipal owner
ship will succeed in one place and fail in another. It will succeed 
when applied to one utility and fail when applied to another. 
That, indeed is just what it has been doing for two generations. 
It has done better in Europe than in America, and better in 
some American cities than in others. No discriminating student 
of the subject has expected it to be otherwise, for even as cities 
and their problems differ so must their relative success in handling 
these problems be different. 

Too often, again, the question has been discussed as though it 
were one of profit and loss alone. Does municipal ownership 
pay? Is it cheaper? Can the city give the service for less money? 
Or is it more expensive? Does the policy of municipal owner
ship involve an annual deficit. which must be made good out of 
current taxes? These financial queries have been pushed to the 
front in most discussions, and quite naturally so; but the issue 
is not one of finances alone. It is not merely one of surphm 
versus deficit. There are public. gains and public losses which, 
though their importance cannot be questioned, are too intangible 
to be set down on balallce sheets in columns of figures. The 
eradication of a corrupting influence from political life, the fait 
treatment of labor, the ensuring of uninterrupted service, the 
exercise of an effective social control over essential public in
dustries--who can measure the value of these things to a com
munity? A public utility sells service to the people and the 
amount of satisfaction which this service gives cannot be ex
pressed in terms per kilowatt-hour or per passenger-mile. Munic
ipal ownership is not, therefore, a question of relative cheapness 
alone. It is not merely a question of economics, but of govern
ment and sociology as well. 
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It is· a question of government for the reason that the private 
operation of public utilities has had far-reaching effecte upon the 
course of municipal politics. Disagreement on this point relates 
rather to the extent and nature than to the existence of this infiu
ence. Some have gone so far as to brand the public service 
corporation as the greatest of all corrupting influences in Amer
ican municipal life. That is undoubtedly an overstatement, yet 
it will hardly be denied that the public service corporations have 
contributed their share to the debauching of American city poli
tics. To remove this sinister influence would he worth something. 
But the departure of the private companies would inevitably 
mean a great increase in the number of the city's own employees; 
probably a doubling of the present force. And might not this 
offset, or more than offset the advantage gained? For it would 
be folly to blink the fact that the organized pressure of the 
municipal employees 'has also been one of the politically demor
alizing influences in European and American cities alike. To 
double their number would be to double their etrength. There 
is no reason to think that their influence would be directed to 
better purpose under the new r~gime. 

Every democratic community, moreover, muet remember that 
there are limitations to the amount of work which can safely 
be imposed upon the public officials. There is such a thing as 
overtaxing the muscles of a government and breaking them 
down. There is ever present, as John Stuart Mill once pointed 
out, "the mischief of overloading the chief functionaries of gov
ernment with demands on their attention, and diverting them 
from duties which they alone can discharge to objects which 
can be sufficiently well obtained without them; the danger of 
unnecessarily swelling the direct power and direct influence of 
government, and multiplying the occasions of collision between 
its agents and private citizens; and the etill greater inexpediency 
of concentrating in a dominant bureaucracy all the skill and 
experience in the management of large intereets, and all the 
power of organized action existing in the community." "This," 
Mill went on to declare, "is the main cause of the inferior capacity 
for politirnl life whirh has hitherto characterized the over
governed countries of the Continent, whether with or without 
the forms of representative government.' What would it profit 
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a government, therefore, to gain the whole world of private 
enterprise if, in so doing, it should lose its own soul and trans
form itself from a popular government into a bureaucracy? 
Therein lies the political danger of all socialistic enterprises. 

The issue is also one of social ethics. The question whether 
the policy of municipal ownership is justifiable in any particular 
instance cannot be settled by the statistics of this or that ad
venture in it. "The balance-sheet of a city's welfare cannot be 
stated in figures. Counters of a much more spiritual kind are 
needed, and some imagination and conscience as well." 1 Here 
is reflected a point of view that should have more emphasis than 
it usually receives. All forms of business enterprise, whether 
publicly or privately owned, have their reactions upon the social 
life of the community. The safety and continuity of operation, 
the hours and wages of labor, the degree of care taken for the 
health and recreation of large bodies of employees; these are 
things in which the entire community has a direct interest no 
matter who the owners of the enterprise may be. And the 
public utilities are great business enterprises, serving sometimes 
millions of people and employing great bodies of workers. They 
are much in the public eye; the influence of their example is· 
potent. One type of management may produce a financial sur~ 
plus while contributing negatively to the city's social well-being;' 
another may yield a high dividend in the ·latter sense while 
showing a financial deficit mi its books at the end of the year. 
This aspect of the matter is not to be lightly disregarded, {or 
a city is bound to protect its social fabric even though. this may 
involve large outlays in money, just as it must conserve, if 
it can, the purity of its political life. If this outlay should "take 
the form of liquidating· an annual deficit caused by the en
lightened ·management of citycowned utilities rather than the 
form of direct taxation for repairing the social or political damage 
resulting from corporate avarice" it might even be a real economy. 
The main thing is that whatever expenditure the city makes for 
improving the life of the community shall be effective to the end 
desired; the particular channel that it takes does not much matter. 
All this is not to imply, of course, that municipal ownership does 
in fact embody a more enlightened social policy; that is a 

1 George Bernard Shaw, The Commot~ HeMe of Mvnioipal Trad;,.g (Lon
don, 1918), Pre f-. 
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thesis ·which is yet for its sponsors to prove. Where and if it 
can be established, however, the importance to be attached to 
this phase of the matter is undeniably great. 

Much misunderstanding has arisen from the common failure 
to look upon municipal ownership as a complex, many-sided, 
question of practical .expediency to be decided by each city in 
the light of its own conditions rather than a simple problem of 
political philosophy to be solved by an appeal to principle. 
Little is gained, for example, in the illumination of this issue by 
assuring us that municipal ownership is the only "definite, com
prehensive, constructive policy" in relation to public utilities 
and that all else is "mere opportunism." 1 A policy is rendered 
neither better nor worse by hitching a string of adjectives to it. 
And when you come to reflect upon it the greatest achievement 
of America in our generation-her entry into the World War and 
her part in it-was' very far from being the outcome of any 
"definite, comprehensive, constructive policy." There are econo
mic considerations to be taken into account in determining 
whether municipal ownership is expedient or otherwise at any 
given time or place; there are political and social considerations 
also. These several considerations interlace and overlap, some• 
times they are at variance. This may be made clearer, perhaps, 
by a summary of the more important among them. 

The case for municipal ownership hinges, first of all, upon the 
asserted failure of public regulation. The customary argu· 
ment runs this way: "Public utilities are natural monopolies. 
Being so, they must be operated under some such arrangement 
as will afford protection to the owner, the employee, and the 
public. There are only two ways of ensuring this, namely, by 
public regulation or by public ownership. The former alter
native has been given a full and fair trial; but it has failed. It 
has not been able to afford capital a fair return. It has not 
been able to compel the obedience of the public utility companies. 
It has not prevented labor troubles, strikes, and interruptions 
of serviee involving heavy loss and great inconvenience to the 
public. It has not succeeded in making good the promise that 
the public interest is the dominant interest to be considered in 

'D. 1'. Wi109, A""'r"' of , .. El«-lrio Roil- Pn>llleoa (Now York, 
1921), p. 838. See oloo the umt oathor'o pamphlot entitled: R-- lllae 
Mnicit>ol 0-.rMi, Ia Dftinollle (Now York, 1922). 
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public utility operation. The companies have not accepted 
regulation in good faith. So let resort be had to the other alter
native; it can be no worse and may prove to be better." This is 
the first argument for municipal ownership; but it is commonly 
state4 in more vehement language. 

To the assertion that regnlated private ownership has failed 
the usual answer is that no such failure has been demonstrated. 
Public regulation has failed in some instances, it is true, but 
one cannot fairly say that it has done so in all cities or perhaps 
even as respects the majority of the utilities to which it has 
been applied. Failure and success in this field of public effort 
are not absolute terms; their use depends upon individual opinion 
and judgment. Regnlation, it may well be. conceded, has fallen 
below expectations, but surely it is not wise governmental prac
tice to discontinue an experiment whenever it seems to be falling 
short of the hopes reposed in it. Were that so, we would make 
quick shrift of such things as the direct primary, the popular 
election of senators, nation-wide prohibition, and the trans
portation act. Policies and methods can be improved and 
amended; their defects can be eradicated. Regnlation has been 
an exceedingly difficult enterprise. It has failed in some cases 
because of the human equation involved. Incompetents or worse 
have been appointed to public utility commissions, and, of course, 
their work has been badly d.one. But would a public opinion 
which tolerates such appointments be any less tolerant as 
respects the selection of managers for municipally-owned utilities? 
It is hardly convincing to argue· that the bosses who have domi-. 
nated appointments in the one case would be powerless to do so' 
in the other. For it is from the people that the boss derives his 
power. A community which cannot successfully regulate t~e 
rates and ·conditions of service on its street railways, for ex
ample, would hardly find the task of actually operating the lines 
to be any easier. Municipal ownership would double or treble 
the work, the responsibilities, and the difficulties.' 

a 11Under municipal ownership the city official is laden with the threefold 
problems of owuer1 consumer, and public. Regulation, as distinct from 
ownership, has in the main to do•witb public problems only. Hence it is 
more aimple and consequently more 4!llicient . ... To place upon the public 
official the problems not only of service but also of operation and proprietor
ship is to overburden him and consequently to make him inefficient." Clyde 
L. King, TM Regulalw,. of Municipal UliUiie8 (New York, 1914), p 52. 
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Under municipal ownership, it is claimed, a public utility 
could be operated with a smaller overhead expense. The chief 
items among the fixed or overhead expenses of a public utility 
company are the interest on ita bonds and the dividends on 
ita stock. It is a fortunate company that can obtain capital, 
either by the issue of bonds or shares, at a lower rate than 
six or seven per cent under present financial conditions. Cities 
can borrow money at lower rates because of the greater security 
which they offer the investor, and also because their bonds enjoy 
certain tax exemptions. The differential in favor of the city is 
at leo.st two per cent, nod often more. A saving of two per 
cent in overhead may not sound very large; but when a public 
utility company has outstanding bonds and stock amounting to 
many millions it counts appreciably. 

There is the further consideration that under public ownership 
no fixed charges would be paid on intangible or fictitious values. 
What the city borrows and pays interest on, in connection 
with ita utilities, represents actual investment, not an inllated 
capitalization. The private company not only pays a higher 
rate for ita capital but it sometimes has an unnecessarily large 
capitalization on which to pay this higher rate. 

This accusation as to the excessive capitalization of public 
utilities is often made, but rarely has it been supported by any 
statistical evidence that would stand scrutiny. The capitalizing 
of earning power and the watering of stock have doubtless been 
widespread evils among public utilities, but the exact extent to 
which they have been carried is not known because nc accurate 
.data on the matter have been compiled.• Under such conditions 
one man's gueBB is as good as another's, although it is certainly 
not improbable that the reproduction cost of most public util
ities today, at present prices of materials and labor, would exceed 
the amount of bonded indebtedness and capitalization carried on 

1 ID the abst\n~ of &ueb data varlnua rule-of-thumb methode of eetimatiq 
probable ovei'\"Bpltallaation have been ued.. In a brief submitted to the 
Federal Eloctrlc Rallwll,l'a Commllllllon In 1010, for example, Mr. W. Jett 
Laut"k c:"lted th!! fact that the averap capitalisation ol the atreet railway• 
1ft M•-•buaetto, oC<Qrdiol to tba &,ureo of 1012, waa $:17,778 per mile 
•·hUe the averap capitallatioa of atnoet n.Uwaya in the other atatea. taki.Dc 
th•m ell toptber, wu •104.930 per mUe. lnumucll u Musachuaetta bu 
lon1 bad an anti ... t()('ll:·watt~riq law, be "Inferred."' therefore, a total oftr
.. pitoliAtion of ~ por cent, or mora tbu two bllllon dollora In tbo 1treel 
nUw11111 of tbo entln United Stat-. 
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their books. An interesting sidelight has recently been shed 
upon this question by the Interstate Commerce Commission 
which was authorized by Congress some years ago to make a 
physical valuation of the American steam railroads. When the 
commission began its work there was a general conviction that 
the Steam railroads had been overcapitalized and were paying 
dividends on amounts far in excess of their physical value; hut 
the progress of the valuation has thus far indicated no warrant 
for this popular impression. The physical value has proved to 
be, in most cases, measurably close to the total outstanding 
obligations. May it not also be that the accusation of stock 
inflation, so commonly made against other public utility corpora
tions, is similarly exaggerated? 

A third argument commonly advanced in favor of municipal 
ownership is that costs of operation would be reduced by the 
elimination of large executive and managerial salaries. Under 
private operation each public utility maintains its own executive 
organization, and this is sometimes an elaborate affair, including 
a president, one or more vice-presidents, an executive committee, 
a board of directors, and a general manager or superintendent. 
Some of these officials receive a higher salary than is paid to 
the mayor of the city in which the utility operates. Under 
municipal ownership, it is contended, there would be no need 
for presidents, vice-presidents, directors and the rest. One gen
eral manager for all the utilities, with a deputy in charge of each 
service (water, gas, electricity, and transportation), would be 
sufficient. The saving in the upper reaches of the salary list would 
thus be large. It is also argued that this consolidation o{ all 
the utilities under a single general head would conduce to 
economies in the buying ·of materials and supplies. A central 
purchasing office could be established and it would buy for an· 
the utilities those staple materials and supplies which are now 
purchased independently-coal, for example. By buying whole
sale and paying spot cash there would be a saving. 

The retort usually made to this argument is that while utilities 
under private management pay large salaries they' get what 
they pay for. in the . open market and under competitjve 
conditions a high degree of managerial skill commands a high 
price. It is easy to cut a manager's salary in two and lose the 
manager, putting an inferior man in his place. But such action 
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almost always proves to be false economy in the end. There may 
be some question whether the public utilities now get full value 
for the salaries they pay; but there is absolutely no question that 
in nine cases out of ten the city does not. To argue that it 
could get as good or better service by hiring fewer executives 
or paying them less money is to be oblivious to the whole course 
of municipal experience. So it is with materials and supplies. 
It is easy enough to theorize about the possibilities of having a 
central purchasing department which would buy materials for all 
the utilities in large quantities and at favorable turns in the 
market; but how does the average American city buy the supplies 
now required for its strictly governmental departments? The 
answer to that question, if honestly given, will determine the 
extent to which municipal ownership would bring lower operating 
costs. . 

Municipal ownership, it is argued, would result in a more 
humane and more generous treatment of those who are employed 
in the various public utilities. Wages," as a rule, are higher in 
public than in private employments, the hours of labor have 
everywhere been reduced to eight per day; numerous holidays 
are allowed, and the discipline is more lenient. It is worthy of 
note that labor organizations are strongly in favor of public 
ownership and they frankly explain this attitude by the state
ment that the employees stand to gain by the change.• It is 
further contended that the city, by paying higher wages and 
giving more favorable conditions of employment, would set a 
standard which private business would in the long run be forced 
to follow. The eight-hour day was first established in the public 
service; then some quasi-public employments followed, and now 
private industries are gradually accepting it. Some industries pay 
lellll than a living wage; the city never does. Its poor relief and 
other eleemosynary departments, however, must often make good 
the social damage caused by the overwork and underpayment of 
labor in private employments. Some advocates of municipal 

' In San Francleoo and Seattle the munlclpa)iled atreet rallwaya have been 
put ou au elcht·bour boalo, althourh the problem of dlstrlbutluc tho ruuo 
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ownership, notably Mr. George Bernard Shaw, have laid great 
stress upon "the beneficent social reactions" which they think 
would result from the adoption of the policy. The public 
authorities, they contend, should lead the way to the improvement 
of labor conditions. To do this they must have the opportunity 
to employ labor on a large scale. Taking over the public utilities 
would give them such an opportunity. 

The political advantages of municipal ownership are often 
asserted. The public utility corporations, it is pointed out, are 
under strong temptation to promote, openly or from behind the 
scenes, the election of public officials who will be friendly to 
them.' They accordingly form a part of what Elihu Root once 
designated as "the invisible government." · Through their paid 
agents and lobbyists they endeavor to influence the action of 
mayors and city councils, even the action of state legislatures, 
in ways which profit the companies but may be quite inimical 
to the public interest. The ramifications of their political 
pressure are undeniably wide and sinister. It is only fair to 
say, however, that the public utility companies are not so 
nervously active in politics because they desire to be. Very 

. often their activity is not a matter of choice. They have been 
driven to it by the instinct of self-preservation. Every municipal 

a Here is the way in which an aggressive advocate of municipal owner
ship described the situation some t'ime ago: .. An examination of the con
ditions in city after city discloses one sleepless influence that is common 
to them alL Underneath the surface phenomena the activity of privileie 
appears, the privileges of the street railways, the gas, the water, the tele-
phone, and electric-lighting companies.· The connection of these industries 
with politics explains most of the corruption; it explains the power of the 
boss and the machine; it suggests the explanation of the indifference of the 
'beat' citizen and his hostility to democratic reform. Moreover, it thro~ 
much light on the excellence of some departments of city life and the in·. 
efficiency of others, for the interest of the franchise corporations is centered 
in the council, in the executive departments, and in the tax assessors. It 
does not extend to the schools. libraries, parks, and fire departme-nts. de
partments which are free from the worst forms of corruption. But the 
city council awards franchises. It fbes the terms and the regulations 
under which the franchise corporations may use the streets. The executive 
enjoys the veto power. ~e controls permits, and exercises an Influence upon 
the council and public opinion. The assessor determines the appraisal of 
property as well as the taxes to be paid. All these powers are of great 
importance, and their control of great value. The privilege of tax evasion 
may amount to hundreds of thousands of dollars a year. In the large 
cities it is measured by millions." F. 0. Howe, The Oitv: The Hops of 
D....,ora.orl. pp. 62-63. 
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aemagogue regards the public service corporation as a fair target; 
be is ready to attack it, to promote legislation hostile to it, to 
put obstacles in its way. And the corporations, for their part, 
are not disposed to turn the right cheek to those who smite the 
left. They endeavor to pay the demagogue in his own coin by 
putting a candidate in the field against him and discreetly pro
viding this opposition with the sinews of political warfare. It is 
a sheer delusion to suppose that a public utility corporation 
which keeps out of politics will be left alone. As a rule, it will 
be unmercifully cudgelled by every political bandit who finds 
that it can be attacked with impunity. The meek may inherit 
the earth, but they have no place in the burly-burly of American 
municipal politics. 

Finally, the friends of municipal ownership argue that wherever 
their policy has been given a full and fair trial it has proved 
successful. More particularly they point with pride to the 
achievements of municipal ownership in Glasgow, Manchester, 
London, and other British cities where various public utilities 
have been owned and operated by the municipality for many 
years. The claim is made, and supported by elaborate statistics, 
that both the German and British cities have not only made 
substantial profits from their municipal utilities but have been 
able to give good service at low rates. Considerable sums are 
shown to have been turned over each year into the general 
municipal treasury thus reducing the amount of money to be 
raised by taxation.• A glance at the financial reports of almost 
any European city will indicate that, ostensibly at any rate, a 
profit from the municipal operation of public utilities is being 
made. When, however, such reports are carefully analyzed the 
profitable character of the undertakings does not always appear 
to be so fully established. The capital accounts are sometimes 
inadequately debited with outlays made by the city in connection 
with its public utility enterprises; insufficient allowances for 
depreciation are frequently made; and rarely is any sum charged 
to the utilities in lieu of taxes. Sometimes the accuracy of the 
profi~ statement is vitiated by the practice of undercharging 

'Tho Ko"'"'"""'"' Ja.\rl>wc• for 1910 (p. ll96). for esample, placea tho 
Det 1urplua rea.llst>d b7 the Pruuian cltlee from all public utilities at about 
oOYeDty·two mUIIon morko, or olibteen mUIIon dollaro at p.,.war ratea of 
ezcbanp. 1 
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(or in some cases of overcharging) the other city departments for 
service, for example, charging the street department a low or a 
high rate for electricity. There are many twists and turns in 
accounting by means of which the financial showing made by a 
municipalized utility can be improved. In London, for example, 
where street improvements and widenings are made in connection 
with the extension of the municipal tramways, a very small 
portion of the cost is debited to the tramways account, and some· 
times no portion of it at all. The general taxpayer, accordingly, 
assumes the entire burden. A private company, under similar 
circumstances, would have to pay a very large portion of the cost, 
or perhaps the whole of it. The municipalized utilities have the 
services of the city's law and financial departments without 
charge or at nominal cost; they frequently obtain offices in the 
city hall without paying for them; and they often secure the 
temporary use of regular city equipment from the street or parks 
departments without a rental charge.' Under such conditions it 
is not a difficult matter to turn in a surplus at the end of the 
year, but this surplus may fail by a considerable margin to 
reimburse the city for charges which it omitted to make. The 
determination of whether a municipal plant is yielding a real 
profit or incurring a concealed loss can. only be made by an 
unbiassed, expert analysis of the accounts in each particular case, 
and very rarely is anything of this sort undertaken. Municipaf 
ownership in European countries is highly profitable on the fa~e 
of the accounts, and doubtless it is somewhat profitable. in fact> 
but whether as much so as the acoounts indicate is yet to be dem· 
onstrated by an impartial investigation.• Those who have aired 
their views on the subjec~ ~re far from any agreement on this 
question of profit and loss. 8 · 

:r. These and various other features of municipal utility accounting are 
fully dlscuBSed in Douglas Knoop, Pri..c;p~eo ""'" M elhods of M vnkifJol 
Tra<Unt/ (London, 1912), especially Chapters v and viii. 

• Seventeen years ago the National Civic Federation undertook an ex~ 
hauatlve study of this matter but its investigators could reach no definite 
conclusion because of the accounting and other intricacies involved. The 
ligures compiled durillg this investigation may be found In the ]Wporl "" 
Municipal and Private Operatio,. of Publio Utilitiu (3 vola., New York, 
1907). 

• Compare, for example, aueh books aa Yves Guyot, WAtWe e~nd WA,. 
Public Oumer•laip HH Failed (New York, 1914), and Jr. C. Howe, EIWOJ)Nrs 
Citie1 Gl Work (New York, 1913). 
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Conceding, however, that the policy of municipal ownership 
has been a financial success in Europe, does this afford ground for 
believing that it would be 11 similar success in the United States? 
One can hardly be sure that it does. The European city, in its 
business activities, is subject to administrative supervision only, 
and this type of supervision is flexible. The American city, by 
way of contrast, is tightly bound in the trammels of legislative 
limitation, with 11 debt limit imposed upon it, and sometimes a 
tax limit also. It does not possess, as a rule, that range of 
authority and discretion which is necessary to the successful 
conduct of 11 business enterprise. While not always insuperable, 
the legal obstacles are "sufficiently formidable to render the 
prospect of municipal ownership unattractive and discouraging."1 

European cities, moreover, as an earlier chapter of this hook has 
shown, maintain high standards of administrative personnel. 
They appoint capal'ile men to the headships of departments; 
they do not require such men to spend a large part of their time 
in political activities; they protect public servants against dis
missal without proper cause; and they give to their city officials 
a degree of power which is commensurate with the responsibilities 
involved. All this is the European municipal tradition. But in 
the United States the administration of the cities is carried on 
under no such arrangement. Partisan appointments and partis11n 
remov11ls, political 11ctivity on the part of officeholders, political 
pressure on the part of spoilsmen 11nd patronage-seekers, p11dded 
payrolls, the award of contracts to politicBI favorites, the sacri
ficing of civic efficiency to the needs of the p11rty machine-these 
things still flourish in American cities despite many ye11rs of hard 
battling to remove them. Their presence makes it unwise to 
reason from the experience of European cities in any field of 
municip11l activity. 

The opponents of municip11l ownership hllve devoted a large 
ebare of their attention to the matter of openiting expenses. It 
is their contention th11t public operation c11n be ebown to be more 
~xpensive whenever 11 thorough an11lysis of the figures is m11de.• 
Whether this contention is sound or not one CBnnot BBY, bec11use 

'H. L ldoBaln, A111erioaw Citr p,..,_, P4 IAe LGtO (New York, 191!1), 
p. l~T. 

• Seattl•"• brief experient>e lo operatlq a ltreet rallwQ' QBtem Ia be1q 
died •• an llluotratlon. In the lint pia"" the cit;y bo11t1ht tho llneo from a 
private compallJ' at a far blaher price than the7 wen worth. Tbe operat--
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the accounts which the cities keep are not always trustworthy. 
The hooks of municipalized utilities are often kept in a loose and 
unsystematic way which would not be tolerated by any private 
company.' It is impossible, in many cases, for even an expert 
investigator to find out what the operating expenses really are. 
When a surplus is actually earned it may be by permitting the 
plant to deteriorate or by maintaining rates at a higher figure 
than the official statements disclose. • Financial statements in 
any event do not tell the whole story. The physical features of 
the utility, its technical progress, and the quality of the service 
which it gives are matters of equal importance with profit and 
loss, but a mere survey of rates and balance sheets will throw 
little light upon them. 

Theoretically there is no reason why a public service should 
not be as economically operated by a city as by a private com
pany. Materials, supplies, and labor have a rock-bottom price 
in the open market; there is no intrinsic reason why the city 
should have to pay higher figures. But there is a practical reason, 
as history discloses. European cities are better equipped than 
those of the United States when it comes to purchasing materials 
or hiring labor but even the best-administered among European 
municipalities can be relatively wasteful on occasions. This has 
been abundantly shown, in Great Britain,-Germany, and France 
alike, during the years since the close of the war. 8 In the 
United States the notion that a city can conduct any form 
of business as economically as a private company is an opticaJ 
delusion which even a cursory inv:estigation of municipal .methods. 
log expell8es have increased, moreover, tb a point where the system is barely 
elf-supporting with the fare at ten cents, or three tickets for a quarter. · ' 

1 "When the Wisconsin Commission investigated the finances of municipal 
plants it found that books were k-ept by bot few, and that, in the main, the 
only memoranda were check-book stubs. The bookkeeping affairs of one 
municipal plant were kept in a vest-poCket account book, tied with a woolen 
otriog." Clyde L. King, T!wJ Ret~u1Gt4o" of Publio Utilitko (New York, 
1914), p. 53. 

• There are various ways of doing this. A municipal plant, for example, 
may announce a low rate per kilowatt hour for electric current. Then, by 
imposing a minimum charge per month, or a charge for meter rental, ar 
by some rules concerning the purchase or replacement of lamps, it may 
manage to secure a considerably larger income from the consumer than the 
published schedule of rates would indicate. 

• In British cities the public reaction against municipal wastefulness mani~ 
fested itself in an "anti·waste" campaign which turned a great m&DJ' 
borough councilloro out of od!ce at the electlooo of 1921·1922. 
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will quickly dispel. No private company which conducts its 
business according to the methods by which the average American 
city paves its streets or builds its sewers or cares for its public 
buildings could long keep out of bankruptcy. There are some 
exceptions-some well-managed cities and some badly-managed 
companies, it is true-but the general proposition is beyond dis
pute. If evidence be needed, there are mountains of it in the 
records and reports of investigating bodies, both public and pri
vate, from one end of the country to the other.' 

Municipal ownership involves a large addition to the staff of 
city employees. It is right that the municipality should give its 
employees adequate wages and fair conditions of labor in accord
ance with the standards of the day; hut municipal employees are 
not usually content with this. They expect more in all respects 
than the private employer gives, and they are in a better position 
than privRte employees when it comes to making their demands 
effective. The municipal employee is a voter; he helps elect the 
governing officers of the city; to that extent he is his own em-
ployer. Even in cities where the public utilities have not been 
municipalized, the municipal employees, together with their near 
relatives and friends, constitute an element in local politics which 
cannot be ignored; to double or treble their strength would be to 
make them a factor of decisive importance in many municipal 
campaigns. Now the idea of giving the worker a share in deter• 
mining his conditions of labor is not per ae objectionable; but the 
elevation of such issues to a place of supreme prominence in 
municipal campaigns is hardly a consummation to be desired. 

2. Tbe 
Undue In· 
fluence of 
Labor ID 
Municipal 
Utllitleo. 

If the policy of municipal ownership could guarantee increased Labor and 

efficiency, continuity of service, and the elimination of strikes on ~~~~~t.m· 
the part of the workers in public utilities, these things might 
compensate a community for the higher wages and more favor• 
able conditions of labor which the policy seems necessarily to 
involve. But it affords no such guarantees. In general it has 
not been found that the transfer of a public utility from private 
to municipal operation brings any increase in labor efficiency. 
Almost without exception the municipalization of a public utility 
has involved an immediate increase in the labor force required, 
sometimes a very large increase. More workers, higher wages, 

' Tbe .eventeen "f'Olomee wbirh eootaln the recorda and reportll of the 
Booto11 FIDan"" Colllllllulo11 (19011-1922), for enmpl• 
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fewer hours, more time off, and Jess work accomplished per man 
-that is the usual (although not the invariable) result of trans
ferring any enterprise from private to public ownership. The 
worker in the public employ insists upon the unfettered retention 
of the right to strike at any time irrespective of the damage or 
incon.venience that such action may cause. The worker makes 
no distinction in this respect between the city and a private 
company; he insists upon retaining his weapon for use against 
either or both. Labor is willing to assume participation in the 
management of public utilities but is not ready to assume any 
responsibility for the maintenance of uninterrupted service. 

Industrial progress has been due to individuals rather than to 
governments. The men who discovered the processes of lighting 
by gas and electricity, of transmitting the human voice over 
a telephone wire, and of propelling a car by electric current--
none of them were government officials. A government rarely 
invents; it waits for private enterprise to make the experiments 
and take the risks of loss. It is only when the venture proves 
profitable that governments step in. In European cities where 
the building of public utilities by private enterprise has been 
discouraged, the services are far less extensive than in America. 
A comparison of the relative load on street railway trackage 
in any comparable cities of the two continents will illustrate 
this.' And where the municipalities take over the private 
plants they usually slow down in point of expansion and tech
nical progress. They do not, as a rule, serve their territory sg 
adequately as the private companies or show the same. zeal in. 
trying to develop new business. ·.They expend less thought in 
developing their equipment to meet new demands. An investiga
tion of municipal and private lighting plants in Massachusetts a 
few years ago brought out' this shortcoming quite clearly .• · 

s. The population served, per mile of street railways, in typical American 
and British cities prior to the war was' as follows: 
Boston ••••••••••.•.•.••••. 5,214 Birmingham ............... 13,512 
Philadelphia ................ 5,748 Liverpool ................. 11,737 
Chicago ................... 6,560 Glasgow .................. 11,660 
New York .................. 8,586 London ................... 21,076 
!Report of tl&e 8pecia~ ·Sub-Committee on. the Pu&enger Tron8fJortation Prob~ 
lem. Issued by the City of Manchester Tramways Department (Manchester. 
1915)' p. 96. 

1 E. E. Lincoln, Tho R68ults of Municipal Electrio Lighting PltiMs z,. 
Maoraohu10Ho (Boston, 1918), especially pp. 859-360. 
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The. conservatism of the municipality in public utility manage
ment is not difficult to understand. Its officials are not in office 
for long terms; why should they venture upon experiments which, 
if successful, will redound only tc the credit of their successors? 
The head of a public utilities department cannot introduce 
new methods and mechanism on his own decision; he must 
usually have the approval of the mayor and an appropriation 
from the city council. Often there must be a public hearing. 
If there is danger of opposition from any quarter, the strong 
temptation is tc leave things as they are. 

Labor, teo, is usually averse to innovations in the conduct of 
the utilities. New appliances displace labor, as for example, 
when automatic lighting and extinguishing devices are installed 
in connection with the system of street-lighting by gas, or when 
one-man cars are put into service on the street railways. New 
processes change the worker's duties or compel a readjustment 
of his work. And although labor leaders declare that they are not 
hostile to new processes or tc new machinery they seldom fail to 
show themselves so when the innovations put workmen out of 
employment or give each worker more work to do. The manager 
of a municipalized utility, if he resorts to frequent changes in 
the interest of progress and economy, will incur the hostility 
of labor organizations and endanger his own position. It is not 
surprising, under these conditions, that he should spend little 
thought on innovations, and should find it much more comfort
able to travel in a rut. 

Although American cities have not had so extensive an experi
ence with the policy of municipal ownership as has been enjoyed 
·by their prototypes across the sea, there has been enough of it 
in this country to afford some illustration of its merits and de
fects. This has been particularly true of electric lighting, there 
being several hundred municipal plants engaged in this service, 
some of them very large. The data relating to American munic
ipal experience in this field is very extensive and no one who 
und~rtakcs a study of it will Jack material, for not only are there 
census compilations and reports of public service commissions, 
but there are annual statements relating to each municipal plant. 
Almost any conclusion that one wishes to draw can be drawn 
from this welter of statistics. One can demonstrate to his own 
aatisfaction that Chicago bas made a great success of municipal 
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lighting or that Seattle has made a greater faiture in the field 
of municipal transportation. But his conclusions will not be 
accepted by the other side. The truth, as is usually the case, 
lies between the contentions of the extreme partisans. As 
managers of electric lighting plants the cities of the United States 
have .not provided a record of unalloyed failure by any means; 
on the other hand it is only a partisan who would venture to 
speak of their experience as an invariable success. A few have 
done very well, a few have done very badly; the rest are merely 
doing what private companies would have done if they had been 
left alone, and doing it rather less economically. The ratio of suc
cess seems to be proportioned to the general efficiency of govern
ment among American cities. A well-administered municipality, 
with good political traditions, is able to conduct its public utilities 
on the same plane as its governmental departments, such as police, 
fire protection, and schools. But there are not many cities whose 
good fortune it is to be in this category. In the case of the 
great majority among American municipalities it is faint praise 
to assert that they manage their business enterprises as well 
as their governmental activities. The truth is that most Ameri
can cities are not well fitted by tradition or by organization to 
carry on a technical business either profitably or satisfactorily.1 

Democracy means, or seems to mean, government by amateurs. 
It can be argued, of course, that the ·theory of democratic gov
ernment does not preclude the appointment of experts, or se
curity of tenure, or reasonable freedom of action on the part of 
the skilled administrator. But in actual practice the. current 
American conception of municip&l democracy does interpose a 
formidable barrier to all of these things. It insists upon relatively 
short terms, on the right of removal as applied to the higher 
officials (whether by recail 'or by some other means), and ori 
a system of checks and balances. In a word it insists upon 
"keeping government close to the · people." This conception of 
democracy, which is all-too-slowly loosening its grip on the 

a One of the assertions in the ~port of the Federal Electric Railways 
Commission (1920) is as follows: uwe do not believe under present con
ditions that this method ol operation (municipal ownership) would be suc
cessful in moat ot the cities of the United States today" (p. 2288). This 
opinion was concurred in by all the members of the commission, even by 
those who felt that municipal ownership would ultimately be a desirable 
policy. 
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minds of the people in American cities, is not compatible with 
a high· degree of administrative efficiency. Those foreign cities 
which have made a marked success of their business enterprises, 
notably those of Prussia, have been able to do it by creating a 
bureaucracy or great network of professional officials. It is 
quite possible that by creating a similar bureaucracy, chosen 
on a basis of merit, stanchly entrenched in office, and given 
pl"11!torian powers, the American city could also make municipal 
ownership a success. But the American conception of democ
racy and this conception of efficiency do not yoke together. One 
can be sacrificed to the other easily enough; it is seemingly 
impossible to maintain both and sacrifice neither. 
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CHAPTER XLIII 

MUNICIPAL REVENUES 

The Need • Among all the problems of municipal administration there is 
for Mooe;r. none more important, or more difficult, than that of getting the 

large sums of money which are needed, year by year, to carry 
on the city's business. The financial needs of the cities, alike 
in Europe and in America, have been increasing more rapidly 
than their population, their wealth, or their income from the 
usual sources. Everywhere the cry is for more service from the 
community, for better service, for service that costs more money. 
The more popular a government becomes, the more costly it 
is. Year by year it assumes, in obedience to the popular demand, 
new functions, and having assumed a new function the govern
ment never drops it. Not long ago a large American city issued 
a tabulation showing the new responsibilities that it had assumed 
during the past twenty years. The list was surprisingly large 
and included many functions which involve heavy annual 
expenditures. 

Thia Need Municipal government follows what economists call the "law , 
~":!':.. • of increasing costs"-in other worqs the larger the city's JIOpula
IDcreasing. tion the greater is the per capita cost of serving this population. 

It might be thought that doing things on a large scale--in public 
education, for example--would mean a smaller cost per unit; but 
this is almost never the ca~e: The per capita cost of govern· 
ment varies directly with density· of population. In a growing 
city, therefore, there can be no hope that the problem of ways 
and means will ever become simpler. Everywhere one can find 
municipal optimists who feel that "if we only had more in
dustries, more buildings going up, and more people coming to 
the city, there would be more property to pay taxes and the 
problem of making both ends meet would solve itself." It is a 
futile hope. More industries and more people do not simplify 
the city's financial problems but make them more difficult. 

444 
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Where does the city's revenue come from? It comes from a 
variety of sourcell-iluhventions from the state or national gov
ernment, fees, rentals, earnings of public utilities, and taxes of 
many kinds, including taxes on property and incomes, business 
and license taxes, poll taxes, and special assessments. In the cities 
of Europe large revenues are derived from sources other than 
taxation, particularly from subventions, and from the profits 
of municipal enterprises. In German cities prior to the war 
more than half the gross annual revenue was obtained in this 
way. The English cities also receive considerable amounts from 
the national treasury.' Nearly half their income is derived from 
sources other than direct taxation. In the United States, on the 
other hand, about 70 per cent of the gross municipal income, on 
the average, is obtained by direct taxation, chiefly by levying a 
general property tax. Of the rest, about 10 per cent comes from 
the earnings of public service enterprises, and about 20 per cent 
from fines, fees, rentals, privileges, special assessments, gifts, 
trust funds, and miscellaneous sources.• 

Before attempting to explain how cities derive their revenue 
from taxation a few preliminary explanations are in order. Taxes 
differ from most other payments in two respects. First, they 
are compulsory. No one need pay interest, rent, wages, or prices 
unless he bargains to do so; but the payment of taxes is not 
the result of any bargain. Taxes are levied without any reference 
to the initiative or wishes of the individuals upon whom they 
may fall, except, of course, in so far as these individuals by 
their votes may have an influence in determining the general 
taxing policy of the government. Second, taxes are not pay
menta made to the government by individuals and corporations 
in return for services rendered. The man who rides a hundred 
miles on a railroad pays .twice as much as one who goes half 
that distance, because he gets twice as much for his money. 
But the man who pays a thousand dollars in taxes does not get 
twice as much in benefits from the government as the one who 
pays only five hundred dollars. 

• For a diiiCUulon of tbeoe oub .. otlolll, - J, Wataon Grle<!, NaUoftal au 
£o~>~ll"inallt'<l (Loudon, 1910), pp. 81-94; a1ao Sidney and Beatrice Webb, 
Oranl• W. Ai~A Cnl;c;... all4 a Pro,.,IGI (llOW eclitlon, London, 1920), 

'llolttd State~• Bureau "' the Cenaua. F'"'aciol StaNtica of Citic•. 19tl 
(WaahiDiflon, 19'.!2), p, 90, Tho proportion of munleipal lneome ralloed bJ 
tantlon baa eomewbat lnereaaecl durlnc the -~ ton :rearL 
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Nearly all payments that we make are in the form of a quid 
pro quo; they are in proportion to the benefits which we receive. 
This is the case in payments for all forms of goods or services
the one great exception is the payment of taxes. Taxes have no 
direct relation to benefit; those who pay very little in taxes, 
either -directly or indirectly, sometimes receive a large return 
in the form of public services. Take, for example, the taxes that 
support the public schools. The fact that a wealthy man has 
no children, or prefers to send his children to a private school, 
does not relieve him of the obligation to pay his full share of 
what public education costs the community. On the other hand, 
a man whose contribution in taxes is very small may send a 
dozen children, one after another, through the public schools 
without any extra cost. · 

It would not be possible to base taxation upon service, because 
there is no way of knowing how much benefit each individual 
receives from the government's work. Do some individuals, for 
example, obtain more benefit than others from the maintenance 
of law and order, or do all derive advantage alike? Who gets 
the greater benefit from clean streets, the rich man who drives 
his motor car over them, or the poor man whose children use 
the streets as a playground? Taxes could not be adjusted to 
benefit. And even if they could be proportioned, it would be 

• unwise to proportion them. The general interest requires that 
everyone should enjoy the advantages of police protection, the 
public schools, the parks, and the public health service whether. 
be is able to pay for them or not.. Many public services. which 
are now paid for out of the general taxes were at one time 
supported by charging only those who made use of them. The 
first macadam roads were. b:uilt by private companies which 
collected a few cents in toll from every vehicle using them. · 
Toll bridges were not uncommon a generation ago and they still 
exist in some places. There was a time when even elementary 
education had to be paid for by those whose children received it. 
Before regular police forces were established, well-to-do· people 
hired watchmen to patrol the streets around their property, the 
poorer sections of the city being left without any protection at 
all. Fire protection and sanitation were originally private enter-

! prises. One by one the city has taken over these various services 
I and made their maintenance a common burden. The most 
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common measure of tbe burden placed upon each individual is 
his assumed ability to pay and not the amount of benefit that he 
receives.' 

How do the makers of the tax laws customarily proceed to Taseo Are 
apply this principle of ability to pay? It is done by taking !~~~::,~to 
some such thing as property or income as the basis. Those who {bility to 
have more property or income are called upon to contribute more ay. 

than those who have leBB. About a hundred and fifty years ago 
a famous writer on economics, Adam Smith, laid down four prin-
ciples to which all taxation should conform. These maxims of Tbe 

b "d CanOII'O of taxation are now roadly recognized as vah and are worth Tuatioa. 

remembering. Briefly stated, they are as follows: People should 
be taxed "as nearly as possible in proportion to their respective 
abilities"; all taxes should be definite and not uncertain or arbi-
trary; they ought to be levied at the time and in the manner which 
causes the least ineonvenience to the people; and they should 
be so contrived as to take out of the pockets of the people as 
little as possible over what is needed by the public treasury. 
Those who make the tax laws do not always heed the last 
three of these maxims, and taxes are sometimes levied on 
the simpler principle of getting the most money with the least 
trouble. 

A municipal corporation has no inherent power to levy taxes. 
It must obtain this authority from the legislature by general or 
special grant, and the grant must be in express terms. The 
power to tax will not be implied. In practice the authority to 
levy taxes is conferred upon cities in a very explicit way with 
limitations as to what may be taxed and how. It has sometimes 
'been argued that the city should have home-rule in determining 
how it shall obtain its revenues, just as it now poSBesses a large 

• Althouah the expreuloo. 11&billty to pay" appears on almost eveey pap 
of lealelatlve d~batea rt>latlna to taxation, it te by no means 10 aim.ple an 
ezpNUion a• it aound&. V er7 few economlsta would agree upon a definition 
of "ability to pay," and atill fewer would avee that it ll an acceptable 
baela of taxation. Tbe aame Ia true of another u:preuioo-••equaUt7 of 
aat'rlflce." 1'\o doubt, the rich man'a ability to pay ta:r.ea Ia greater than 
the poor man'a: but eo Ia hiJ abtlit7 to JNl1 for bftad or for admission to a 
thoatro. Doeo It follow that he ourht to be mulcted more heavily at the 
bekoey aDd tho boz·of6ce7 Why ohould tlzatloD be olqled out for the 
appltcatlon of a Bpe<'lal prlDclple'P For • clear and copnt dlacuuion of 
thlo qu .. tloD ooe F. W. TauaJc"• l'rilocipleo of Boo_... (2 't'OlL, New 
York, 19111), Vol. 11, pp. ~ 
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ainount of self-determination with reference to the ways in which 
these revenues shall be spent; but the lawmakers have not been 
disposed to view the matter in that light. It has been deemed 
desirable that there shall be, among the cities of the state, a 
general approach to uniformity in the exercise of their taxing 
power&. 

Types of The general property tax is the main reliance of the American 
~~~.':.~: • city. On the average it produces about 65 per cent of the entire 
eral Prop- municipal revenue. This tax, in its traditional form, is levied 
el'tjl Tu: . I II · upon the assessed va ue of "a property, real and personal, no~ 

specifically exempted by law." Real property includes all land, 
together with all buildings and other physical improvements 
upon the land.t In some cases, moreover, certain rights attaching 
to land (such as rights of way, or franchises) are by law desig
nated as real estate for purposes of taxation. Personal property 
includes, on the one hand, tangible things such as household and 
office furniture, merchandise in shops and warehouses, motor 
vehicles, and so forth, and, on the other hand, intangibles such 
as stocks, bonds, bank deposits and other evidences of property. 
Taxes on property are levied upon the valuation as determined 
hy a formal assessment. The rate of taxation is fixed at so many 
mills on each dollar of assessed valuation, or so many dollars per 
thousand.• It is the characteristic of a general property tax that 
all taxable property, whether real or personal, tangible or in-

• tangible, shall be taxed at the· same rate. 
The Asaeos- The levying of taxes, as has been said, is always preceded 
~;.,~ by a formality known as the l!ssessment. This is a. formai ' 
!':f.~~- valuation of the property which is to be taxed. The work is 

done by officials coiDIDonly known as assessors who re-appraise 
the property at regular interyals, basing their figures upon the 
market value of the property at the time the assessment is made; 
In most cities, however, it is placeii somewhat below this assumed 

• market value, and occasionally it' is set a considerable distance 
below. • The assessors go about the city from place to place and 

2 The distinction between real and personal property ia not always aelf~ 
evident. Take, for example, the telephone poles in the city streets, or the 
wire conduits under the atieet& Or the subways. Are these things real or 
personal property? 

• For example, twenty milia on the dollar, or two dollars per hundred, 
or twenty dollars per thousand. 

• In Boston, Newark, Minneapolis and Atlanta, for example, the usessment 
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aet down in their books a tentative valuation.' Real and personal 
property are assessed separately, and in the case of real prop· 
erty a distinction is sometimes made between the land and the 
buildings. It is desirable that land and buildings should be valued 
separately, even though this is not always a simple thing to do. 
In any event the methods used should be uniform throughout 
the entire city ; property in one section should not be assessed on 
a different basis, even on a slightly different basis, from property 
in another. 1 For this reason the valuations made by individual 
assessors should be gone over, so far as is practicable, by the 
board of assessors as a whole. 

When the assessors have completed their work each property 
owner is notified of his assessment and of the rate of taxation 
levied thereon. An opportunity is given him to appeal from the 
assessment if he thinks that it has been placed too high. This ap· 
peal, as 11 rule, is first heard by the assessors themselves, or by a 
local board of revision. Then, if the decision is not satisfactory 
to the owner, he may carry a further appeal to some higher author
ity. Such higher authority may be the county commissioners, or 
it may be a special board of revision appointed for the purpose. 
This board hears individual appeals and determines them, its de
cisions being ordinarily final. In practically all the states there is, 
moreover, a state board of equalization or review; but this body 
does not commonly hear individual appeals.• Its function is to ad-

II a full 100 per cent of the market value; In New York Cicy It II aatlmatad 
to be about 97 per cent of market value; in Philadelphia, 90 per cent; in 
Toledo, 80 per cent; in Chicago, 76 per cent; and in San Fra.nclaco, only 50 
per CPUt. Sea the table printed 1n the Notional Mvratmpal RI'Vieto, VoL XI, 
pp. oi14-41G (December, 1922). 

•In eome cuaea the aa&elllmentli nrc made by county &88e88on and the cltJ 
merely aceeptl their firurea without maklnl' an1 aeparate aaaessment of ita 
own. 

• Considerable attention hal beeon ginn, in recent yean. to Improved 
method• of aeaeaalnc real property, and more particularly to the ICientifta 
aueument of land valoee In the downtown aectlona of larae cltlee. The 
belt ehort ~J:planatton or theee method• .. that riven In Lawson Pordy•a 
A'""'*"'' of RNI E•tot~ prlntt"d aa a eupple-ment to the NottonoJ M• 
ttloipal R..W, VoL VIII, pp. Gll-1127 (September, 1919) • 

• Tb• tit IN. Orlfl,nlaatlon, and powen of tbeee board• '"''' rreaUJ' lo 
dltr.rent parte of the t'Ountry. Aa the7 rarely bave auffiC'Ient authority, or 
auffi('teont Information concernina property valuea In the dilrl"rent munleipall· 
tlaa.. their work baa been. on the whole, rather poorly done. For an lnclnllive 
diO<Ualon o! tbla matter, - H. I.. Lut:s, TAo B- T .. 0--rio!o (New 
York, 1918), 

Equalizing 
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just the burden of state taxation between different munici· 
palities.' 

There are few things more inefficiently done in American 
municipal administration than the work of assessing property 
for taxation. The chief reason for this is the failure to recognize 
the fact that valuing and re-valuing property, especially in large 
cities, is a difficult, technical task, requiring a high degree of 
expertness. Real estate values fluctuate considerably, even within 
short periods of time. The real estate market is one of the most 
difficult to follow; even those who make a specialty of buying 
and selling property often go astray in their estimates of valua
tion. Nevertheless, in the great majority of American cities the 
work of valuing property for taxation is entrusted to amateurs 
who have no special qualifications in this field. The assessing 
of property has been regarded as a job which any able-bodied 
citizen can perform without instruction or experience. In keeping 
with this doctrine the usual practice, during the greater part of 
the nineteenth century, was to elect the local assessors by popular 
vote. This practice still exists in many cities although it is being 
gradually abandoned. In practically all the larger municipalities, 
and in many of the smaller ones as well, the assessors are now 
appointed by the mayor, or by the city commission, or by the 
city manager.' This is a step in the right di.nlction, for competent 
assessors can rarely be secured by the process of popular election. 

But it is not enough to make the office appointive. Mayors 
and commissions, when left to their own discretion, are likely 
to appoint assessors whose qualifications are chiefly political and' 
whose work will be poorly done !)~cause of their incompetence. 
There is something to be said for putting the assessors under 
civil service rules and selecting them by competitive tests; but 
public opinion bas not yet taken kindly to this propos8.1.•-· In a · 

1 In levying a state tax, whe.re such sax is levied, the local assessmenta 
are taken a~ a basis. It is essential, therefore, that these local assess
menta ahaU be brought to a reasonably uniform standard. 

sIn New York City the Board of Taxes and Assessments is composed 
of a president and members appointed by the mayor. In Chicago the assess
ments are fixed by the Board of Assessors of Cook County, the 6ve members 
of which are elected b,. popular vote. In Butfalo the assessors are appoiDted 
by the city commission: in Cleveland under tbe new charter they are to be 
appointed by the city manager. 

• "Asaessors should be appointed after a thorough civU service examination 
designed to test their ability to appraise real estate. The questions asked in 
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number. of states the attempt is being made to improve the work 
of municipal assessors by providing them with skilled supervision. 
This supervision is exercised, as a rule, by the state tax com
mission or commissioner who may revise local assessments or 
may even, in some cases, remove the local assessors for incom
petence or neglect of duty. In two instances the state authorities, 
some years ago, took the appointment of municipal assessors 
directly into their own hands; but this action provoked a great 
deal of local resentment and it was presently abandoned.• It 
is altogether probable, therefore, that assessors will continue 
to be appointed by the municipality, not by the state, but that 
an increasing degree of state supervision will be exercised over • 
their work.• 

Even with competent assessors there is one form of property 
which is, in the nature of things, very difficult to assess for 
taxation. This is the class of personal property known as in
tangibles, including stocks, bonds, notes and other securities. 
Real estate and tangible personalty are in full view; but se
curities are stowed away in a safe-deposit box. There is no way 
in which the assessor can estimate the value of such property 
unless the owner discloses it. The consequence is that where 
intangible property is assessed and taxed on its full value and 
high rates, a great deal of it is bound to escape taxation alto
gether. In some cities the assessors send out forms on which own
ers are requested to indicate the value of their intangible prop
erty; but most of those forms are never returned, hence there is 
nothing to do but make a guesswork assessment which may be, 
nnd usually is, far wide of the actual value. An individual's 
scale of living affords the assessors no sure guidance because his 

•uch an ea:amlnatlon ahould Involve the actual problems presented to the 
&utUOr. The examination ahoold be eo dUih.·ult that no man without tech
nical knowll'dre ot •••eulna real eatate abould be able to paa lt . ... When 
appointed thPy should bold office 10 lone u they perform their work 
propflrly." I~nw110o Purdy, Tile AIIHMMBft.t of Reol Eatale (Srd edition, 
.N•w York, 102..'ll, p. 6. 

• Th .. • weN Ohio and Montaua which adopted the plan In 1918 and pft 
It up In 1911!. 

• See the artlde on uTbe State Taz Oomml•lon and the Propert:J Taz" 
1>1 H. L. Lutw, In the AMGio of t~e A..- AoadeMtr of Politieol .... 
Bociol 8~ Vol. XCV. pp. 276-288 (Ma7, 1921). Attention mu a1eo 
be nllf.d to the ezporlenc-e of 'Viecoaain where the lnrome taz aaeuore. 
who &1"1 eomplt"ttol.r under the control of th& State tu: commlaalon, au. ban 
IUPE'nlaloD onr the local &lllta1bent of property. 
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income may be derived from intangibles on which the tax has 
been paid at the source, that is, directly by the corporation which 
has issued the securities. To tax intangibles at the same rate as 
other property, moreover, is extremely unfair, for it means that 
the owner must usually pay in taxes from one-third to one-half 
of the income which he derives from his stocks or bonds as the 
case i:nay be. Rather than do this he will conceal the property 
or remove it from the tax jurisdiction of the city altogether. 

For this reason .the general property tax has worked badly 
in most urban communities. Since a large part of the taxable 
property held by the well-to-do in cities is in the form of in
tangibles and since this cannot be effectively reached by the 
ordinary processes of assessment a heavier burden is placed on 
real estate.• The evasion of taxes by intangible property, more
over, is subversive of public morals. The attempt to tax stocks 
and bonds at the same rate as tangible property leads to tax
dodging and dishonesty on a large scale. Professor Seligman 
declares that "the general property tax, as actually administered 
today, is beyond all peradventure one of the worst taxes known 
to the civilized world." • The value of property, he believes, is 
no longer a criterion of taxpaying ability. The income from 
property is a better index of the taxpaying power which ~he 
property represents. 

The attempt to tax all property at a uniform rate being fore-
doomed to ultimate failure as. a method of producing adequate 
revenue in larger cities, various modifications in the tax system 
are now being made. One plan is to continue taxing real estate 
and tangible personal property at. a uniform rate as heretofore,· 

"' but substituting for the tax on the value of intangibles a tax 
on the income derived therefrom. In an increasing number of 

"To prevent this burden fro~ ·becoming too onerous some of the states" 
have imposed tax limits upon the city authorities. This is usually fixed 
at so much per dollar of property valuation, say one-aud-a-balf or two cents 
per dollar. In the cities of Indiana it' is provided by statute that if All1 
ten or more taxpayers feel that a proposed tax rate is too high, they may 
appeal to the State Board of Tax Commissionera which shall then hold a 
bearing on the matter. If the board finds the rate excessive, it may order 
the city authorltie8 to make a reduction. This Ia a striking iliW!tration 
of tbe growth of administrative (as distinguished from legislative) super
vision over the tax rates of the cities. See the IKdiGna LatD Relati114 to 
tAe ..t ..... .....,., Gnd T..,ano.. of Propertv (Section 200) revised to J anu
ary 1, 1922, and issued by the State Board of Ta:s: CommissiooerL 

~ EIIGfl• i• Ta0a.tio,. (9th edition, New York, 1921), p. 62. 
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states this method is now being followed. Every taxpayer is 
called upon to make a sworn annual return of his income (other 
than income from real estate and from exempt securities), pro
vided this income exceeds a certain minimum. He is then taxed 
on this income at a fixed or progressive rate provided by law. 
In some cases the income derived from different sources is taxed 
at different rates. The assessment and collection of these income 
taxes is in the hands of the state, but most of the proceeds are 
in some cases apportioned among the municipalities. The de
tailed provisions relating to the taxing of incomes vary eo greatly 
in the different states that even a general summary of them 
would be impracticable.' 

The Ciani· 
Jying of 
Pro.,erty 
for Tax
ation. 

In some other states endeavors have been made to remedy 
the defects of the general property tax by grading or classifying 
property in such way that different rates of taxation may be 
levied. 1 The out.ltanding purpose of cl!IBsification is to enable 
the levying of a lower rate on intangible property than on other • 
forms. This plan has been used with satisfactory results in 
Pennsylvania, Connecticut, Maryland, and various other states. 
The proposal has been made to carry the classification farther, 
so that a differentiation may be made between land and buildings, 
and even between different types of buildings. But as yet no 
American state has been persuaded to carry the principle of 
classification to that point. 1 In some states there is a legal 
difficulty in the fact that the state constitution requires the 
levy of all taxes to be "proportional," in other words that taxes 
shall be levied on all taxable property (whether real or personal) 
at a uniform rate.• Attempts to relax this requirement of uni
formity have usually failed because the people hesitate to en-

1 For a full dlacu•don see JD. R. A. SeUpan, The Income Toe (New 
York, 1914) ; Al10da Com1tock, Bloffl Tuatio" of Per10rwal lnoome• (New 
York. 11121), and the Pro"""din111 of tAo NGfioft<ll T .. ANooiGti<m (1920), 
pp. 274-8~'9 (1921), pp. 801-837. 

• See H. L. Luta, 7'Ae Cl .. oi/fooli<m of Properlr for T ... li<m (Columbua, 
1919). -

• In MlnDHOtG, however, there Ia a fourfold claaiftcatlon. namely: 
Olau I, Iron ore. &liBelled and taxed at M per cent of ita true value: 
Cia• II, Hou .. bold cooda aud weariDI apparel at 2li per coot; Claea III, 
Llvo otoek aud &lfl"lcultural producta at 88'4 per ceut, aud Claao IV, All 
other propercy (namely real eatate) at 40 per cent. 

• For •sample aee tbe Oonatltutlon of Ma1188.cbuaetta. Chapter I, Sectioo 1, 
Art. 1•, aa Interpreted In Opi- of lAo JNiieel, 220 Afllloockoeltl, 618, 
tllll-619. 
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trust the state legislature with discretion to tax different forms 
of property at different rates. They are afraid that political 
infiuences would dictate the classifications-that those property 
owners who are politically strong would be let off easily while 
others would be forced to bear more than their just share of the 
tax burden. The retention of the general property tax is a 
clear indication that large elements among the people do not 
trust their representatives to observe the canons of applied 
economics rather than the rules of practical politics in the fram
ing of the tax laws. 

This popular attitude is not without reason. Economists de
fine taxation as the levying of certain compulsory contributions 
upon individuals and corporations in order to provide public 
revenue. The assumed purpose of taxation is to provide revenue; 
its justification is the common benefit which comes from the 
expenditure of this revenue. That is taxation as the economist 
sees it. But tax laws are not enacted by economists; they are 
the handiwork of politicians. And the politician has a very sim
ple philosophy of taxation. To him, taxation is a system of 
levying compulsory contributions in whatever way will produce 

I the least outcry. From the politician's point of view the 
measure of taxation is not ability to pay but inability to resist. 
His favor leans to the element that can produce the votes. He 
tempers the wind, not to the shorn lamb, but to the ram with 
horns. Public sentiment, he says, demands a high tax on some 
things and a low tax on others. What he means, of course, i~ 
that one element of organized selfishness is more audil;>le than. 
another. That is why the most desirable tax, in the eyes of the 
average political representative, is a tax on the estates of de
ceased persons, for dead men have no votes. 

Economists tell us that the main purpose of taxation is to 
provide a public revenue. This, to be sure, was the original 
purpose. Nowadays, however, taxation has acquired an addi
tional purpose which is to promote such social reforms as the 
lawmaking authorities may deem to be desirable. Swollen for
tunes are felt to be a menace; so a progressive inheritance tax is 
levied to reduce them. · Congress, a few years ago, attempted to 
lay a heavy excise on the products of child labor. This action 
was not dictated, of course, by a desire to obtain additional 
revenue; it was an attempt to secure by roundabout methods 
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the abolition of child labor. So with the tariff, which incidentally 
provides a revenue although its chief purpose is to protect 
American agriculture and industry. The taxes which a eity 
levies on billboards, on transient traders, and on certain forms 
of amusement are not dictated so much by the need for revenue 
as by the desire to discourage the things that are taxed. Give a 
state legislature or a city council complete discretion as to what 
it will tax, with no restrictions as to uniformity or reasonableness, 
and taxation will become, sooner or ·later, a weapon of social 
regulation thinly disguised as a method of raising public revenue. 
"The power to tax," as Chief Justice Marshall once said, "in
volves the power to destroy." Marshall was right; the unfettered 
power to tax is the most far-reaching power that a government 
can possess. Having that power, it would hardly need any 
others. 

It does not seem likely, therefore, that legislatures or city 
councils will be entrusted with much greater latitude in taxation 
than that which they now possess. This means, so far as the 
municipalities are concerned, that taxes on real estate and on 
tangible personal property will continue to provide most of the 
city's revenue. Some freedom to tax land and buildings at dif
ferent rates may be forthcoming in time, but it is not yet in sight. 
Taxes on property will have to be supplemented, however, not 
only by taxes on incomes but by large revenues derived from 
other sources. The financial needs of the American city are 
increasing at a pace which makes it urgent that new sources 
of revenue be found. Real estate, in most American cities to
day, is so heavily burdened that the question arises: "How much 
Ienger can this one tax stand the strain?" In proportion to 
assessed value a tax-rats of say thirty dollars on the thousand 
may seem small-it is only three per cent-but it sometimes 
amounts to half the net income derived from the property.' It 
can hardly be denied that a tax which takes from one-third to 

'"A d•t•ll•d otudy of the net earnlnp of twenty typical buolnoao build· 
Inn In Booton durlnr the ll .. ·year period from 191~ to 1920 abowa that 
the av•rnRO amount wblcb ia required to Pll1 tu:ea levied by the city eon
otltuteo SU per .. nt of the total n•t Income from ouch property before 
deductlnr ta:r.a Conslderlnc the dUferent propertlea Individually, it hal 
been found that the averqe proportion of net lnoome ablorbed annnaliJ' 
by tazee> varlu from 27 per ~nt to fi2 per cant of the total net Income." 
Olty of Booton, Fi>ool Repon of lk c-.. uteo 011 N- 8- of ~ 
(BootOII, 1921), p. 8. 
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one-half the net income from real estate must either operate 
" to discourage investment in this form of property or must neces

sitate the maintenance of a high scale of rentals. 
Moat of 
This Bur
den IB 
Shifted. 

Wby,TheDt 
Should 
There Be 
AuyObjec
tion to It? 

Now it is true, of course, that the owner of real estate does 
not actually bear the whole burden of taxes laid upon his prop
erty.. Insofar as the tax is levied upon buildings or other im
provements he passes it in most cases to his tenants or customers 
as the case may be. The owner thus becomes a middleman V.:ho 
collects the taxes from somebody else. Taxes on factory build
ings, railroad terminals, apartment houses, store buildings, and 
so on, do not usually stay where they are placed. They are 
shifted from one shoulder to another until they finally reach 
someone, usually the ultimate consumer, who cannot unload them 
on anyone else. Such taxes, therefore, trickle down for the most 
part into rents and prices so that in their final incidence they 
may rest where taxes on earned incomes, or on sales, or on indi
vidual expenditures would fall. Why, then, should there be any 
serious objection to the practice of raising nearly all the city's 
revenue in this way? The objection is mainly pgychological but 
none the less important. The landlord of a rented store or dwelling 
does not, or will not, fully appreciate the fact that taxes in a live 
and growing community come out of pockets other than his own; 
this is shown by the earnestness with which property owners so 
often oppose municipal enterprises that involve increased taxes. 
On the other hand, those who· live in rented dwellings or apart
ments are for the most part under a delusion that they pay np 
taxes. That is why they are so often enthusiastic for new public 
outlays in spite of the fact that these things mean increa~d ta~a-' 
tion. The chief objection to the practice of raising so large a 
proportion of our municipal revenue from taxes upon industrial,· 
mercantile,.and residentiai buildings, therefore, is its camouflag~ . 
ing of the truth. The truth, however unpalatable, is a far safer 
companion than an agreeable falsehood. It is not well for the 
people of any community to base their financial policy on a 
popular hallucination. It is not well that the vast majority of 
the city's voters, who live in rented homes, should be encouraged 
to believe that they can have more service and better service 
without an increased cost to themselves. In that delusion lies 
the greatest of all incentives to municipal waste and extrava· 
gance. 
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From .this point of view there is much to be said for the Eng
lish plan of levying municipal taxes (or rates, as the English 
call them) upon the tenant rather than upon the owner of 
real estate. In the English boroughs all real estate is assessed 
on its rental value. The assessor (overseer) puts down on his 
roll the name of each tenant together with an estimate of what 
rent the store, factory, house, apartment, garage, or shop ought 

The Eng
lish Plan 
of Taxing 
the Tenant. 

to bring. Even where the owner occupies the property, he is 
assessed on the estimated rental value. Then the annual tax 
rate is levied, so many shillings per pound, and the bills are 
sent to whoever occupied the property at the time the assess
ment was made.' In this way every occupant of property is 
sharply reminded of the fact that he is a taxpayer and that every 
increase in the city's expenditure comes directly home to him. 
His tax bill receives the same scrutiny as his grocery bill or his 
gas bill. To the majority of American tenants, on the other 
hand, the announcement of an increase in the tax rate, or of a 
general rise in assessed valuations, is of no more personal interest 
than are the published statistics of feldspar production or of 
exports to Bechuanaland. Yet everyone, 'Whether owner or ten
ant, ought to be interested in the tax rate, for the only people 
who pay no taxes are those who have been laid away in the • 
cemeteries. 

In order that the masses of the people in any large urban 
community may be brought to feel a direct interest in its financial 
affairs some b~oadening of the tax base is desirable. There are 
various ways of doing this. · One iti represented by the imposi
tion of what are known as business or occupational taxes. Trade 
or business taxes have been extensively levied in European coun
tries, especially in France and Germany. In Prussia the tax is 
laid at a progressive rate upon the ascertained annual earnings 
of all business enterprises including even those conducted by the 
city or state. In France the different forms of business are 

• Oertaln I'!'Deral prlnclplft for the determlDatlon of rental value have 
boon laid down bJ Judlelal deelalonL In the ease of 1'8Dted dweUIDI& and 
apartmente. tor e:nmple. tbe amount of aanual rental actually belnc paid 
Ia priota (....;. evldenoe of 1'8Dtal value. In the eaoe of aoiDt other propertlea 
1he Hntal nlue la utlmated by takln1 a pel'<.'t'ntage of the market 1'&lue 
of the alte plua a perrentaae of the coat of buUdlnp thereon. Where the 
notal value Ia nr1 amall (under '10 per 7ear In most boroucba) the 
municipal tu:N (rata) mq be "compoUilded,'' that Ia lnled on the owner 
rather thu 011. the tenanL 
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classified and taxed at variable rates upon their assumed profits.' 
In the United States many cities now supplement their income 
from the taxation of property by levying taxes on trades and 
professions. These taxes are levied either in proportion to the 
volume of business, or the number of employees, or the extent 
of the facilities used in the business,-for example, the number 
of rooms in the case of hotels. Considerable revenues are now 
derived in this way by St. Louis, Cincinnati, Los Angeles, and 
New Orleans.• Much opposition has been aroused by the imposi
tion of these taxes, the chief allegation being that the levy tends 
to repress industry and to retard the expansion of business. On 
the other hand the business tax has some obvious advantages; 

• it is easy to collect, difficult to evade, and can be made very 
productive. 

The The suggestion has been made that a tax on all sales at the 
rar:~ rate of say one per cent, and presumably to he paid by the 

customer; would be an improvement upon the business tax de
scribed in the preceding paragraph. The imposition of such a 
tax has been discussed as a means of raising additional revenues 
for the use of the national government, but a strong argument 
can be made for preserving this field of taxation to the munici
palities. The cities are at the expense of providing all the local 
facilities which business requires-the police and fire protection, 
the improved streets, the regulation of traffic, and so forth. The 
cost of these things expands hi proportion to the volume of busi
ness carried on. But the national government provides none of 
them and its continued invasion pf new tax areas must seriously. 
hamper the local authorities in their effort to utilize new sources 
of revenue. If a sales tax is levied, it should be for the benefit 

Ita 
Reputed 
Mer! lB. 

of the local governments. . . . . 
Whethedt would be wise to in;lpose a tax of this sort, however, · 

is a matter upon which there is. room for difference of opinion. 
The sales tax, it is admitted, would yield a. larg~J'l)Venue.• The 

• For example, Class A lncludes merchants and persons engaged In the 
practice of professions; Class B includes banks, department stores, transfer 
companies, etc.; Class C includes industrial establishments. The taJ: is not 
laid upon actual profits but upon estimates of what ought to be earned 
under ordinary circumstances. 

1 In Los Angeles, for example, the tax upon retail stores runs from $12 
to $7500 per llllDUm according to their gross annual volume ol business. 

• In 1921 it was estimated that a one per cent tax on retail sales alone 



MUNICIPAL REVENUES 459 

flow of .revenue would be fairly constant and dependable; it would 
be paid directly, by the whole body of the people, in small 
amounts by each individual. What 8 citizen spends is 8 good 
indication of his ability to contribute to the cost of government
a better indication than is the amount of property that he owns. 
The sales tax would afford a more elastic source of public income 
than the property tax because the increasing value of property 
does not keep pace with the need for increased municipal revenues. 
The expenditures of a city for schools, for public improvements, 
or for new public services, have at best only an indirect rela
tion to the value of property ; their direct relation is the size, 
needs, activities, and expenditures of the population. These 
activities and expenditures are intimately related to the amount 
of business done in the community ; they tend to expand when 
business is good and to contract when business is poor. The 
spending power of the people is a good test of what they can 
afford in the way of public services. For this reason it may 
fairly be argued that the tax system should be linked up witli 
spending power as well as with property valuation. Municipal 
expenditures have been outrunning the growth of taxable prop
erty valuations; but they have probably not increased more · 
rapidly than volume of business or sales. 

It is further contended that the general sales tax would bring 
home to the average citizen, in a way that no other form of 
tax does, his unescapable share in the burdens of government. 
It would help dispel the notion that public extravagance affects 
only the well-to-do. The objection is raised that in some cases Ita 
the seller would not be able to shift all of the tax, and that in Defect& 

ether cases he would manage to shift more than the whole of it, • 
and there is undoubtedly some force in this objection.• It is 
also contended that to tax all eales, of whatever sort, at a uni-
form rate would be inequitable in that it would levy alike upon 
transactions which are fundamentally unlike. The man who 
spends money for food and simple clothing ought not to be so 
heavily levied upon as the man who spends an equal amount for 

wollld ;rleld tho c:IIJ of Booto11 bet""" th"" ud live mllllo11 doUan per 
aauum. FUt.al Report 011 N-. Bottrotl of Rft'eat~e. p. 25. 

• The eo--termed luxur7 ta~ee (e.a .. on 10ft drink-. jewelry and certain 
•rtlclel of apparel) le1'ied b7 the national I'Ofti'Dment b7 the War Revenue 
Act of 1018 were made tho baala of prl.,..lllcroaaeo which Ill ma111 lnalallcoa 
K<ttdtd tho amoUilt or tho tu. 
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jewelry or for a motor car. It is mainly for thia reason that 
• labor organizations are opposed to the general sales tax. There 

is no great probability that this form of tax will be generally 
levied either by the national, the state, or the municipal govern
ments of the United States unless a serious emergency arises.1 

For. many years the single tax, so-called, has had its earnest 
advocates in all countries. Briefly stated, the proposal is to 
place the entire burden of taxation upon land alone, that is, 
on the site-value of land, leaving buildingS and personai property 
to go untaxed altogether. The argument is that the high site
value of land in cities has been created by the whole community, 
and not by the owner. This "unearned increment" of value 
should, therefore, be taken by the community by laying a heavy 
tax upon it. The claim is made that this tax could not be 
shifted by the owner to anyone else. The chief objection to the 
plan ia the ~-~tice. of placing the entire tax burden upon one 
class of property owners, namely, owners of land. The single 
tax system would also be inelastic, and hence incapable of meet
ing the variable revenue-needs of the government. Adminis
trative difficulties would also be involved in any attempt to 
make a clear differentiation between site-value and improvement
value. As for unearned increments it is not only land that 
acquires value through no effort on the part of its owner. Build
ings and personal property may also gain enhanced value through 
the growth of a community. The single tax agitation has borne 
fruit, however, in calling attention to the desirability of depart
ing from the traditional uniformity of the general property tax.i 

It is taken for granted that the. public utility compani~s which· 
obtain privileges in the city's streets should contribute to the 
municipal revenues, but the methods of levying such contribu
tions differ. greatly from ~ity to city. The older practice was 

1 In 1921, however, the legislature of .Connecticut enacted a law providing 
for a levy amounting to one-tenth of one per cent on the gross sates of 
Fl'etail mercantile establishments, and of one-fortieth of one per cent -on 
those of wholesale establishments, the minimum levy in any event to be 
.five dollars per year. 

• For a di8CUB8ion of the whole aubject tbe reader may be referred to 
E. R. A. Seligman, lfJBBa11ti tn. Tama"Uon (9th edition, New York, 1921), Ch. 
iii; A. L. Young, TM S'""Je TG:II Movement ift. the UtKted Statu (Princeton, 
1916): T. N. Carver. BBB"11• itt Social JU81ice (Cambridge. 1915). Cb. :ri; 
M. H. Hunter, Outliftel of P..Oiio FMHsnce (New York. 1921). Cb. rri: 
C. B. FUlebroWil, TM J!.B.O. of T ... aU<m (Booton, 1909), aod the articla 
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to tax. the public service company's property as rel!.t~st~te, just 
as individual properties were taxed, but this plan proved un
satisfactory for two reasons. In the first place a public service 
corporation such as a street railway or telephone company often 
does business in several municipalities and owns -property in all 
of them. This property cannot be fairly valued piecemeal, for 
each parcel of it is related in value to the others. To assess each 
item separately is like attempting to value an automobile by 
having different men set a figure upon the chassis, the wheels, 
the top, and the engine. Each would be worth very little apart 
from the machine as a whole. So with the plant of a public serv
ice corporation. Poles and wires, conduite, tracks, power houses, 
car barns, mains, and switchboards derive their chief value from 
the fact that they are integral parts of a going concem. In the 
second place the taxation of public-service real estate does not 
reach franchise values, or the intangible element in the company's 
wealth. Resort has, therefore, been had, in a few cases, to the 
practice of having the public utility assessed ad valorem, in other 
words, on its value as a unit of property. An assessing board, 
with state-wide jurisdiction, estimates what the company is worth 
as a unit of property, taking into account its eamings (gross 
and net), its franchises, its real estate, its capital and all other 
relevant factors. This estimate or ad valorem assessment be
comes the basis of a percentage tax. The merit of this method 
depends, of course, upon the competence and impartiality of 
the assessing authorities. 

In New York there is an annual franchise tax based upon the 
company's capital stock. In Massachusetts a tax is levied on 
the excess value of the capital stock, at its fair market value, 
over the value of the company's property assessed locally. In 
some other states the public service companies are taxed on their 
plant or service,-,o much per mile of track or per mile of 
wires. This plan is believed to be objectionable in that it tends 
to discourage the extension of service. Not infrequently the 

bJ l. D. Miller on '"Tho Sinrlo Tax and A.merlcon Munlcipalltloo" printed 
In tho Nolionol M~nOclpol Roviev>, Vol. Ill, pp. 737·741 (October, 1914). 
Attention abould aloo bo directed to tho actual worklnp of tho alnrle tu 
ln thou clU• of WHtern Canada which adopted tbe plan teD 7-.n or 
more ..., but bne now practically abandoned IL Boo A. B. Olark'o article 
on ••Ret>•nt Tax Developmt~nta In "'eetflrn Cuada," in Proceedt•g• of t.\e 
N•li•""' ,. .. Al...-iOA (1920), pp. ~ 
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companies are also required to perform some stipulated obliga
tions, such as paving the street between the tracks (or even fo! 
a certain distance outside the tracks) , or providing free telephones 
for city officials, or free light for city buildings. This, also, is 
a poor method of securing for the city a share in the com
pany's. earnings and leads to frequent controversies over petty 
matters. 

Extensive use has been made of gross earnings as a basis for 
the taxing of public utilities. The arrangement is simple; the 
company merely pays to the city each year a stated small per
centage of its total income-say one-half of one per cent. Ex
perts in taxation have been disposed to favor this plan because 
it is ~im~; it leaves room for no disagreements or controversies; 
it eliminates all mooted questions as to the proper valuation of 
plant or franchise; it iitvolves no official supervision of the com
pany's operations or expenditures, and it yields an income which 
grows in exact proportion to the increase of business.' But these 
important advantages of the gross earnings tax are offset, in 
part at least, by some serious defects. Gross earnings are not 
always a fair measure of taxation. One public service company 
may have large receipts and even larger expenses; another may 
take in a great deal less and yet make a large profit. The ability 
of a corporation to pay taxes is better determined by the excess 
of its receipts over expenditures than by the total of its receipts 
alone. Moreover, it is hardly fair to tax all public service cor
poratJolll!-fitreet railway, lighting, telephone companies-at a 
uniform rate on their gross earnings, when these earnings .are by 
no means related to the use which they make of the streets and 
other public property. Some classification can be made to meet 
this objection, but as a practical matter it is difficult to make the 
public see the justice of tairlng one type of public utility at a 
different rate from the others. · · 

a 11Gross earuinca are a definite fact, ascertained by a glance at the 
accounts. and incapable of argument or difference of opinion. The tax on 
aroaa earnings can be evaded only by perjury of the moat obvious sort and 
Ia capable of easy detection. The gross earnings tax, therefore, bas the 
greatest advantage of simplicity, certainty, and ease of administration. 
The amount of the t:aJ::: fluc·tuatea with the prosperity or adversity of the 
business. and is, therefore, just to all parties concerned.,. From the Report 
of the Special Commt.arion Oft. Tuation. of Corporation., State of Connecti
cut (1913), quoted In M:. H. Hunter, Outline8 of l'Vblio FiMnce (New 
York, 1921), p. 847. 
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Th~re remains the possibility of taxing net earnings. Net 
eamings, of course, are a better basis of assessment, for the 
value of a public u~ility depends very largely upon its profit
making power. Its value depends upon what it can eam for 
its owners. What the utility ought to contribute to the public 
treasury depends upon its excess of revenues over expenses-not 
upon its revenues alone. The net eamings tax, therefore, is 
sound in pri_n«j£le. But like many other things which are sound 
in principle it is difficult to apply. Net earnings are easy to 
define, but hard to ascertain. Public service corporations com
pute them on a wide-differing basis. Some make large allow
ances for depreciation before reckoning their net eaminge; others 
do not. To avoid inequalities and evasion it becomes necessary, 
therefore, to prescribe what deductions are permissible in the 
ascertainment of net eaming-just as the federal govemment 
has done with respect to the determination of net income. The 
fact that the federal govemment has made uniform rules for 
the ascertainment of net earnings in the case of all taxable 
corporations is indeed a strong argument for using these net 
eamings as a basis of state and local taxation. It removes the 
old objection that every state or municipality must set up its 
own rules for the determination of net eaminge or must enter 
into controversies with the public utilities on this issue. It is 
now possible to levy a tax on something definite, namely, the 
net eamings as reported to the federal govemment. There re
mains, however, one other serious objection to the net eaminge 
tax. Basing the tax on net eaminge will permit any public 
service corporation which has no net eaminge to escape taxation 
·altogether, and this irrespective of the fact that the absence of 
net eaminge may be due to mismanagement or bad judgment 
on the part of the owners. This seems inequitable to the private 
owner who does not escape taxation on his real estate by reason 
of the fact that he is holding it without profit to himself. 

In connection with the taxing of public service corporations, 
no matter what the basis of taxation, there is this to be remem
bered: The companies, as such, pay no taxes in any event; the 
taxes come from the pockets of those who buy gas, electric cur
rent, telephone service, or transportation. Tbe company is 
merely a sub-collector of taxes for the public treasury. This, 
however, was not always the case. A generation ago, when 
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public utilities were not subject to strict regulation, it could 
be fairly assumed that taxes, or a part of them at least, would 
be paid out of the monopoly profits which the companies werE 
making. But when public regulation succeeded in reducing thE 
profits of public service companies to a reasonable return o~ 
investment (as is now the case in most American cities) , aU 
taxes and imposts necessarily become included in the overhead 
cost of providing the service. This means that they are now 

, shifted to the public. The public must pay them, either i~ 

I higher rates, or in poorer service, or both. It is only fair, there· 
fore, that the utilities should bear no more than their proportion· 
ate share of the tax burden. They should pay at the rate that 
other business property pays.1 

A source from which some cities, both in Europe and America, 
derive considerable revenue is the levy of special assessments, 
or betterment taxes as they are sometimes called. This is a 
special charge imposed upon property adjacent to or in the 
vicinity of public improvement. The asserted justification of 
this levy is that certain public improvements, such as new parks, 
street widenings, and modern pavements, enhance the value· of 
private property near by, hence the owners of such property 
should be saddled with the cost thereof, or at least with a portion 
of the cost. This apportionment of the cost may be on a frontage 
basis, or according to the assesse.d valuation of the properties 
benefited, or on a basis of their area. Sometimes the assess
ment is distributed in such way that property in close proximity 
to the improvement pays at a higl_ter rate than property farther 
away. There is great variation also i~he proportion of the 
cost assessed. Many cities, in the casetef'Pew street pavements, 
assess the entire cost upon 11b!ltting property, including even the 
expense of paving the street intersections; others levy not ex-

a It is sometimes argued that because taxes on public utilities are shifted 
to the public these utilities might properly be exempted from tu:es alto
eetber. uwhat is the sense of charging the public higher fares. in order 
that the public may pay leBS in taxes; it is merelY taking money out of 
one pocket and putting it into the other"-eo the argument runs. The flaw 
In this contention ia that p~ple do not pay fares or ratee to public utilities 
in the same proportiori that they pay taxes, even when the ta:r:es percolate 
into rents and prices. To a certain extent the relieving of the utilities from 

• taxation would confer a special benefit upon certain classes of the people, 
namely, those who make more than an avernge use of the gas, electric 
lighting, telephone, or street railway se"ice, as the case may be. 
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ceeding fifty per cent of the cost.' State laws and city charters 
often restrict the action of the municipal authorities both as to 
the proportion of the cost that may be assessed, and as to 
the manner of assessing it. 

While the principle of proportioning special assessments to 
benefit is fundamentally sound, the success of the plan as a 
means of raising revenue without injustice is largely a question 
of actual administration. The system of apportioning the assess-
ments should be flexible enough to take account of the consider· 
able differences in benefit which sometimes accrue from a public 
improvement to properties of the same area lying side by side. 
The assessments should never be determined until all the facts 
have been ascertained and all the interests given a hearing. The 
owner should have the opportunity of paying the assessment in 
a lump sum or in installments extending over a term of yeare, 
and the collection of the tax should be rigidiL~.IliC?r.ced. Some 
American cities have been very lax in collecting the amounts 
due, being too regardful of the political influence of the ownere 
concerned. The city's policy, in any event, should be definite 
and consistent. The assessing authorities should not follow one 
method this year and another the next, for the market value of 
real estate is subjected to speculative influences whenever the 
policy of the public authorities remains open,_to frequent change. 
A stabilization of property values is of importance to the com· 
munity as a whole and promotes its normal growth. 

Merltlani 
Defect& of 
TbiaSy.,. 
tem. 

Varying amounts of income are obtained in both European Other 

and American cities by special taxes of one sort or another. t"ur:/:1~1 
In the cities of France there is a tax on doors and windows,- ..Taxatloo. 
so much per annum for each. A few French municipalities, 
notably Paris, levy an octroi or tax on certain merchandise (farm 
produce, gasoline, etc.) coming into the city limits. Some 
German cities levy a sewerage tax on every building; many of 
them have specinl taxes on certain expenditures and on the con· 
sumption of specified luxuries. Some have "rent taxes" levied 
on occupancy in addition to the tax on the value of the real estate. 
Poll taxes (amounting usually to a dollar or two per adult male 
inhabitant) are levied in some cities of the United States, but 

• For the detalla of tbla variation .ee the mono«raph on 8peaicl AN.,.. 
-'• luuod aa a IUpplement to the Nllliotool .ll•ooioipal Bevieocl, VoL XI, 
pp. 43-1111 ll!'ebruary, 1922), 
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poll taxes have rarely been productive of much revenue because 
of the laxness which attends their collection. The cost of col· 
Iecting a poll tax, when the individual does not pay it voluntarily, 
makes such compulsion unprofitable. Attempts to use depriva· 
tion of the suffrage as a means of enforcing the payment of 
poll taxes have proved unpopular and unsatisfactory. 

The municipal treasury receives a certain amount of income 
each year from fees, licenses, fines, and permits. The main 
purpose of these exactions is not to secure a revenue but to 
facilitate ~lation. For this reason most of the fees and licenses 
are fixed at a relatively low rate. Licenses to sell intoxicating 
liquors were an exception; in some American cities they brought 
in an annual revenue of considerable proportions (as they still 
do abroad); hut they no longer figure in the list of permits granted 
by city authorities in the United States. It is probable that 
American cities, without working any injustice, might derive a 
much larger aggregate from the levy of license fees on theatres, 
motion-picture houses, billiard and pool rooms, bowling alleys, 
public garages, taxicabs, cab stands, soda· fountains, and pawn
shops.' More should also be levied for the privilege of building 

. private structures of any sort under the sidewalks, on advertising 
devices which project into the highways, and on billboards.• -
-· Some municipal revenue ought to be deriv.ed from a levy upon 
motor vehicles which use the city streets, but in most cases the 
entire receipts from motor licenses are taken by the state and 
used for the building or maintenance of state highways. This 
is hardly a fair procedure, because large expenditures in connec~ · 
tion with the upkeep of city pavements and the regulation of 
traffic have been made necessary by the increased use of motor 
vehicles. A few cities, including Chicago, Indianapolis, Rich
mond, and San Francisco lery ·a "wheel tax" on all motor vehicles · .. 

" The national government bu shown, .for ~mple, that it is not difficult 
to raise very large sums of money by an F excise or "war tax" on theatre 
tickets, soft drinks, and so forth. In Boston, for example, the municipal 
license fee for a theatre is $100 per annum, and' the total receipts accruing 
to the municipal treasury from this source during 1920 were about $36,000. 
During the same year, however, the national government collected from these 
same places of amusement; through its 10 per cent tax on admissions, 
approximately $1,000,000, or about thirty times as much. Final Reporl of 
the Commis.rion on N61D Bourcu of ReGenue (Boston, 1921), p. 10. 

• See the supplement to the National Municipal RevktD (May, 1923), en· 
titled "Minor Highway Privileges as a Source of City Revenue." 
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which regularly use their streets, but there are some practical 
difficulties in the way of rigidly enforcing the payment of this 
tax. A better plan is to levy a tax of one or two cents per gallon 
on all gasoline sold in the state and to apportion a fair share of 
the proceeds among the cities. 

When a city owns and operates a water-supply system, or a 
lighting plant, or some other public utility, its gross annual in
come from that source may form a considerable item in the list 
o( yearly revenues; but this gross income is in some cases nearly 
offset by fixed and operating expenses. Few American cities 
get any large net revenue from their municipalized utilities. The 
water-supply system is not and should not be operated with an 
eye chiefly to net profit, and the same is true of municipal 
abattoirs and markets. Lighting plants are in a somewhat dif
ferent category. In some foreign cities they yield a substantial 
net amount to the. municipal treasury each year; but whether 
those which are owned and operated by cities in this country 
really return a net profit is a question that cannot be answered 
in general terms. Cities keep their accounts differently; they 
do not make the same allowances for depreciation. Some allow 
(or tax exemptions, while others do not. Even in a single city 
one rarely finds agreement on the question whether a municipal 
utility really yields a profit or a loss. At any rate, this item 
in the municipal revenues is relatively much less important in 
American cities than abroad. 

In many states, particularly in the Middle West and in the 
Western sections of the country, an annual grant or subsidy_ is 
distributed to the local authorities from the state treasury, 
-usually as a contribution toward the expenses of local school 
administration. Sometimes, as has been already noted, the dis
tribution is on a basis of enrolled pupils, and sometimes on a 
basis of population. In some cases the amounts are large and 
go a considerable way toward paying the cost of maintaining 
the city schools. Occasionally state contributions are made 
(or other local purposes, as for the support of destitute soldiers 
or for poor relief in general. Some cities also possess endow
ment or trust (unds, the incomes of which are used to maintain 
publio libraries, parks, hospitals, or orphanages. 

The methods of collecting the revenue are substantially alike 
in the cities of all countries. In the case o_f property taxes, in-
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come taxes, and business taxes the assessment is made and the 
tax bills are sent out at times fixed by Ia w. A certain interval 
for the payment of these taxes to the city collector or other 
designated official is allowed. Sometimes the laws permit the 
payment to be made in two or more installments. Requests for 
a reduction or abatement of the taxes are heard by some estab
lished authority, usually by a board of revision but sometimes by 
the assessors. If no abatement is granted, and if the amounts 
are not paid on or before the date prescribed, it is the custom 
to add interest and costs. After a further lapse of time the city 
may sell any property on which taxes have not been paid. Such 
sales, however, are ordinarily subject to the owner's right of 
redemption within a stated period. In the case of fees the pay
ment is sometimes made directly to the city collector's depart
ment, but in some cases to the department which grants tbe 
licenses, for example, to the buildings department. In Ameri
can cities much revenue is lost through official remissness in col
lecting, promptly and rigidly, all the taxes and fees that ought to 
be collected. Political influences frequently dictate a measure 
of leniency that -resulta in loss. 
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CHAPTER XLIV 

MUNICIPAL EXPENDITURES AND INDEBTEDNESS 

In the preceding chapter an attempt was made to indicate, in Some 
a general way, the various sources from which the city derives Queetlooo. 

its revenue. What does the city do with this money? Who 
determines the manner in which it shall be spent? How is it 
appropriated T Are the cities equipped with proper safeguards 
to prevent extravagance, waste, and peculation? If not, what 
further safeguards ought to be provided? 

These are questions which ought to have careful consideration Their Im· 
because the aggregate amount of money involved is very large. ~rtaoce. 
The gross annual expenditure of American cities (excluding the 
expenditure of funds obtained by borrowing) is well above a 
billion dollars. The aggregate has been increasing at a rapid 
pace, much more rapidly than population or property values. 
It may be claimed, perhaps, that a considerable part of the 
increase has been due to the shrinkage in the purchasing power 
of money-to the fact that the dollar does not go nearly so far 
today as it did ten years ago. This is quite true, of course, but 
it does not explain the entire increase or even the greater part 
of it. After all due allowance is made for increases in popula-
tion, and decreases in the value of the dollar, it will still be 
found that municipal expenditures are mounting at a progreasive 
rate.• 

As a general rule all municipal revenues, however collected, are 

• StatloUce of ezpeodltureo In American cltleo of over 80,000 population 
are luued rerulnrly by tbe United Stateo Bureau of tbe Ceosuo. In tbNO 
otatlatlcal publlcatlono a dlatlnctlon Ia made between (a) ·~ (b) 
lntere~~t, and (r.) outlaya. The ftrat lncludea all expenditure~ of a current 
nature; the HCODd all Interest ehargea on debt: while the third compriaM 
aU ei)lendlturw for .. land and other propertle. and public Improvement. 
moN or 1 .. permanent in character." Ft,..•ciGJ BlatUtica of Ci~• (Waab
lnrton, 1922), p. 17. The dtatlnctton between an expense and an outla7, on 
tbe baaia of 11more or lesa" permanence, I• obvloualy not eaay to make lD 
ov01'7 cue: but IPDOrally apeaklq all ezpeuclltorea defrl)'ed bJ tbo -· 
ol bondo are doo(JIIated u •outliJI, n 
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turned into the city treasury and may not thereafter he paid 
out unless authorized by an appropriation. In the cities of all 
European countries the power to appropriate funds is vested 
with the city council, subject in some instances to a measure 
of control by the higher authorities. In the United States the 
same ia true in a general way. Under the mayor-and-council 
type of government the council is the appropriating authority 
although the initiative in some cities belongs exclusively to the 
mayor, and the council's discretion is in a few cases limited to 
reducing the appropriations recommended by him.' In commis
sion-governed cities the appropriations are initiated, granted, and 
expended by the commission-an arrangement which involves a 
departure from the time-hallowed American tradition that the 
appropriating and the spending power should not rest in the 
same hands. Where the city-manager (or commission-manager) 
plan has been established the appropriations are recommended by 
the manager and voted by the council or commission. In a 
few cities the work of preparing the budget for submission to 
the council is in the hands of one of its own committees. 

In French cities the municipal budget is prepared by the maire 
who submits it to the council, defending it in person before that 
body, of which he is a regular member. The council has full 
discretion to increase or reduce any item, and the mayor has 
no veto over such action; but when the council has completed 
its work the budget goes to the prefect and that official may 
make changes in it.• The latter has authority to increase or 
reduce any item in that portion of. the budget which is d~voted 
to estimated receipts, but in the case of expenditures he is virtu
ally restricted to making reductions. In German cities the budget 
is prepared by the administrative boar<l (Magist:rat), or, where 
no such board exists, by the burgomaster's chief subordinates. 
After being made public for a period of eight days it is sub
mitted to the elective city council' which has power to amend, 
strike out, or insert at will; but its action does not become effec
tive unless the administrative board concurs. In case of pro
longed disagreement between the two the issue is referred to . . 

, In New York City, as is elsewhere explained, the initiative in budget 
matters belongs to a Board of Estimate and Apportionment, of which the 
mayor Ia the presiding member. 

'See Vol. I, pp. 15&-159. 
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the state authorities for settlement. The approval of the higher 
authorities is required in any event if the budget necessitates • 
the imposition of aiJy new taxes.• In the English boroughs the In 
budget is prepared, in consultation with the beads of departments, England. 

by the finance committee of the council. It is then laid before 
the whole council. The council, in committee of the whole, goes 
over the estimates item by item; the chairman of each standing 
committee defends the amount asked for by his department, 
and the higher permanent officials are called before the counr.il 
whenever further information is needed. There are no public 
bearings in the American sense; but if any ratepayer desires to 
be heard by the council, his request is invariably granted. The 
council bas full power to strike out, insert, increase, or decrease J 
any item, and this discretion it does not hesitate to use. 

In the United States the budget procedure differs from city 
to city, but the general lines are not widely dissimilar. The 
first step in the preparation of a municipal budget is to call upon 
the beads of the various city departments for their estimates 
of expenditure. In order tQ facilitate the making of these esti
mate& (which are for the ensuing fiscal year) the comptroller, 
or auditor, or other appropriate official sends to each depart
ment a standard form upon which are set down its actual ex
penditures during the fiscal year preceding, or, sometimes, for 
two or three years preceding. The various beads of departments, 
in consultation with their chief subordinates, make up their new 
estimates and return the sheets to the mayor, to the commission, 
or to the city manager, as the case may be. Meanwhile the 
comptroller, or auditor, or other bead of the financial depart.-
ment prepares 11 forecast of probable revenues from sources other 
than taxation (from fees, earnings of the water department, sub-
ventions from the state, and so forth). He also figures out bow 
murb will have to be paid for interest charges on the city's 
indebtedness, for contributions to sinking funds, and for the re
demption of such serial bonds as may fall due in the course of 
the fiscal year. Similarly a reckoning is made of any other 
uncontrollable expenditures which may be provided for by Jaw, 
such as pensions to former city employees, or soldiers' relief. 

1 For further d~tal1ta. aee the artlde oo ••Tbe German Municipal Budget" 
b7 Karl F. O.l .. r, In A"""lo •f ,.., A•- A...._., of Polilical -
6~ Bcinoo (Nonmbor, 1913). 
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"-'llen these estimate-sheets come in they are recopied, ar
ranged in orderly fashion and laid before the mayor, the board 
of estimate, the city commission, the city manager, or the finance 
committee of the city council as the cha,rter may provide. Some 
tentative calculations are then made in order to reckon what 
the city tax rate would be if the appropriations were voted with
out reducing the estimates. It invariably appears, of course, that 
the several department-heads have asked for more than can be 
given them without a marked increase in the rate of taxation, 
hence it becomes necessary for the mayor, or the city manager, 
or other reviewing authority to go through· the figures and make 
considerable reductions. This may be done item by item, or 
by making a horizontal cut, in other words by taking say ten or 
fifteen per cent from the total asked for by each department. 
An item-by-item scrutiny is the businesslike way of doing the 
thing, but it requires so much time and labor that the mayor, in 
many cases, merely prunes the totals uniformly, leaving the head 
of each department to distribute the reductions among his esti
mates as best he can. At any rate, when the process of trimming 
the estimates has been completed, the whole list, in the form of 
an appropriation order or tentative budget, is submitted to the 
city council (board of aldermen), or to the city commission, for 
its approval. 

When the city council receives the tentative budget it usually 
provides for hearings thereon. These hearings may be held by the 
whole council or by one of its committees. Heads of depart
ments are often summoned to expla~ their figures; representatives 
of civic organizations and even private citizens appear and are 
heard in relation to various proposed appropriations. This may 
consume several days, or even weeks. When everybody has been 
heard the council by maj orlty vote makes such changes as it 
thinks desirable and the budget is then voted as a whole. Sub
ject to the approval of the mayot' (in those cities where the 
mayor's approval is needed) it then becomes effective, and the 
head of each department is notified of the amounts which have 
been appropriated for him to spend.' 

s. In New York City -the Board of Estimate and Apportionment, when 
it receives the estimates from the various departments, refers them to a 
corps of examiners for study and report. The New York Board of Aldermen 
(city council), when the proposed budget is laid before it. may reduce or 

• eliminate any item except those fixed by law but may not increase an7 
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This work of getting the estimates, putting them into uniform 
shape, reviewing them, holding public bearings, and debating 
them in the councii necessarily takes a good deal of time. It 
may cover two or three months. Meanwhile the departments 
must have money to carry on their work, to pay their employees, 
and to purchase supplies. In order to provide them with 
temporary appropriations while the budget is being considered, 
it is the prevailing custom to vote for the temporary use of each 
department a sum equal to one-twelfth of the money spent by 
it during the fiscal year immediately preceding. Then, if the 
new budget is not passed within a month, another one-twelfth 
is granted. These temporary appropriations are, of course, de
ducted from the amounts voted in the budget when the latter 
goes into effect.• 

There are two types of municipal budget, commonly known 
as the lump-sum and segregated budgets. Where the first of 
these two plane is in use the appropriations are made to each 
department in totals. The head of the department may then 
apportion the total amount for salaries, wages, materials, sup-

appropriation or Jnaert any new item. If the aldermen vote to reduce or 
eliminate, moreover, their action i1 aubject to Vl'to by the mayor and this 
veoo oan only be ovurrldden by a. three-fourths vote. In Chicago the eetimatea 
&1'8 oeot b7 the varloue department. to the coMptroller who oubmlta tb
wltbout change, to the finance committee of the city council. This com· 
mlttee, after a 1tudy and revision of the ltema, laya them in the form of a 
bud1et before the whole councll. Subject to the mayor'• veto the council 
can lncreaae or dlmiulsb, etrike out or insert, aoy item at wilL In Boston 
the Ntlmatea are BPDt to the budget commissioner, who arrange• them iD 
form for the mayor'• ~erutlny. The mayor, aftu revlaing the ltem1 (he 
uaually content• him11elf with a horl.c>ntal reduction), nbmltll the whole 
to the city council, which Ia restricted b7 the city charter to the makina 
of reductlona or elimlnatlona. In Buffalo the •pproprlatiope are Dl&de bJ 
a maJority vote of the city commluion. In Cleveland, under the new 
ebarter, the budpt wUI be prepared b7 the city manager and laid before 
the cl~ councU, which will have full power to lncreaae or decreue without 
rilk of Hto by an.v other authority. 

1 The plan of votlnc a uniform one-twelfth to every department Ia a 
~ro_d..! one at bat and aometlmea leada to dj.fficdltiea. For eumple, If the 
flacal J'e&r Mcln1 on Janu&I'J' 1, the park department doee not nsuallJ 
ned one-twelfth of lt8 appropriation durlnl' the enauiac month; Ita actld· 
tleo ore ola<k ot that time of tbo 1•••· But tbe otl'8et department (or 
whatevrer de-partment Ia In charre of remoYI.nc anow from the 1treetB) mar 
have ftr.J hHVJ expendlturu durln1 thla month In northern cltlee. The 
one--t..nltth arranrement 18 typical of the abort-cut method• wbleb are atlll 
wldel7 uood ID American cltloo becauoe otber metboda would ID"'Ive time 
and atud.J. 
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plies, and other expenses as he thinks best. So long as he does 
not spend more than the entire sum allotted to him he may 
increase at his discretion the amounts expended in one branch 
of his work and decrease the amounts spent in another. The 
merit of this plan is its flexibili~; it allows the head of a 
department to use his own judgment in spending a little more 
than he anticipated at one point by saving nome money at 
another. But it has the defect of relieving the head of a de
partment from the necessity of carefully planning his expendi
tures in advance. The result is that he may all-too-easily ex
pend his entire appropriation before th~ year is out. No depart
ment head can be sure of avoiding a deficit unless he plans and 
apportions his outlays with the greatest care-with more care, 
in fact, than the average city official gives to the task. 

Under the segregated budget plan, on the other hand, the ap
propriations are voted in detail-a specific sum being appro
priated for every item in the estimates submitted by the depart
ment. A definite amount is allotted jor the salary of each 
official, and for the pay of each employee, as well as for the 
purchase of such material and supplies as are specified in detail. 
This means, of course, that in a large city the segregated budget 
becomes a formidable affair, containing several thousand items.1 

The outstanding merit of this method is that it compels the 
careful planning of all city expenditures and holds the head of 
every department to strict accuracy. It is true, of course, that 
no official, however farsighted, can exactly foresee all the detailed 
expenditures which will be necessary in the course of the. year. 
Even though he has last year's Jist. of expenses before him, he 
will overlook some things. Unforeseen contingencies will aris~,. 

and accidents will happen in the best-managed departments. To 
some extent these can be pr~viaed for by appropriating to each 
department a certain extra sum for use in emergencies or by 

. leaving a reserve in the city treastJry unappropriated. In the 
latter case, if~~~ deprutment finds that it must have more money, 
it can obtain a supplementary appropriation or a transfer from 
this reserve fund when the occasion arises. 

It is the theory of the segregated budget system that the 
various heads of departments will make their estimates with 
such scrupulous care and good judgment that unforeseen con

:a The New York City budget for 1921, in printed form, covered 338 pages. 
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tingencies will rarely arise and that few transfers from the reserve 
fund will be necessary. But in practice there is a poor approach 
to this ideal. The heads and deputy heads of departments, being 
for the most part political appointees, are rarely able to make 
their estimates accurate. They omit to provide for needs that 
are almost sure to arise. They trust that good fortune will take 
care of this or that, and are disappointed. It is astonishing how 
many emergencies and unforeseen contingencies arise in the work 
of American municipal departments. Most of them would not 
be "unforeseen" in any private business. The consequence is that 
requests for transfers are made with great frequency and the 
reserve fund is usually exhausted before the fiscal year comes 
to an end.' This fund may be replenished, of course, by trans
ferring to it the unexpended balances of any departments which 
happen to have such balances, but money does not often turn out 
to be available in this way. With the appropriations and reserve 
fund exhausted before the end of the fiscal year there is nothing 
to do but leave bills unpaid until the new fiscal year begins. 
In this way a deficit is frequently shifted from one year to the 
next, and from one administration to its successor, gaining in size 
as it goes. Eventually, if the laws and public opinion permit, it 
is liquidated by making 11 loan on the city's credit, in other words 
by passing the deficit to &future generation of taxpayers.• 

The procedure by which the city's money is actually spent 
may well have a word of explanation. Payrolls and bills for 

• The uaual praetll'8 Ia to provide that requestll for tranafel'll ahall be 
aubmlttfd by the head of the department to the mayor, the city manager, 
tho comptroller, the commission, or the clty council: the practice varlea In 
'dllerent cltlea. In moat Cll8el lt Ia euler to aecure the tranafer of money/ 
from one Item to another wttbln the department than to procure an allotment 
from the rNe"e fund, or from the general fund. 

1 Vartoua attempt. have been made to prevent heada of municipal depart· 
menta from lneurrlna more e~:pendlturee than the amounta· appropriated to 
them. In the charter of B01ton, for example, one finds the followlna pro
vllllon, whlf'h certo.loly seems ltrlo..-nt enough: "No official of the said 
rlty, ex('('pt In case of extreme emergency lnvolvlna the health or aafet:)' 
of the I)N)ple or their property, ahall expend Intentionally ln any ftacal year 
•111 IUDl In excea of the appropriation• dub made In &Cl'Ordance with law, 
nor lo'fOive the city In any contrart ror the future payment of mone7 lD 
excea of aut"b appropriation. Any oflielal who shall violate the provlaiou 
of tbla .-<'tlon aball be punished by lmprlaonment for not more than one 
year, or by a One of not more than .$1000, or both." 8ecCtoa .f3. Even 
penal UabUity, however, bu not been elfectJve ln preventina departmutal 
de8clta. 
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supplies or materials are usually approved, first of all, by the 
heads of the departments and sent to the comptroller or auditor. 
This official, if he finds that there is an appropriation available 
from which to pay the bills, certifies them to the city treasurer 
who issues his checks in payment. In some cities the payrolls 
must be submitted to the civil service commission before they 
are sent to the comptroller. In the payment of the city's bills, 
accordingly, there are three officials concerned, and each has a 
different responsibility. The head of the department vouches 
that the service has been rendered or the materials rceived; the 
comptroller or auditor certifies that there is a balance of appro
priation sufficient to cover the payment; and the treasurer's 
responsibility is to make payment when the bills are properly 
certified. 

In the annual expenditures of a city a considerable fraction 
of the total is uncontrollable, that is, the municipal authorities 
have no say in determining it. The interest on the city debt, the 
contributions to sinking funds, and the repayment of serial bonds 
at maturity-these items cannot be reduced. Tbey are a legacy 
from previous administrations. In many cities, moreover, pro
vision must be made for payments into the state or county 
treasury, or both; and various other payments are fixed each 
year by the higher authorities. Very often, moreover, the statutes 
provide that a certain minimum shall be appropriated for school 
purposes, to be spent by the school board. The result of all this 
is that at least one-half, and sometimes even two-thirds, of a 
city's annual expendit•u-es may be. uncontrollable so far as the 
mayor, city manager, or council are concerned. Theoretically 
the remaining items in the budget may be increased or decreased 
at the discretion of the city lfU~horities, but as a practical matter 
their discretion in the way of reducing expenses does not exte_nd 
very far. Cities must have police and fire protection; the streets 
must be kept lighted and in repair; 'sanitation must be provided 
for, and the public health safeguarded. It is not possible to ~ut 
down on any of these functions below a certain point. Even 
with the most ruthless economy, therefore, it is doubtful whether 
the authorities of any American city could cut the annual ex
penditures by as much as ten or fifteen per cent without 
seriously impairing the service rendered by the municipality to 
its citizens. 
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During the first half of the nineteenth century, when Ameri
can cities were small and their activities few, their expendi
tures were exceedingly moderate compared with those of the 
present day. Since the Civil War, however, every decade has 
seen these expenditures mount with increasing rapidity; there 
has been no recession anywhere. In 1902 the cities of over 
30,000 population reported a combined expenditure of about 
1334,000,000; in 1910 this total had risen to $557,000,000; and 
in 1921 to over $1,000,000,000. Nor do these figures of annual 
"governmental-cost payments" tell the whole story.1 The com-
bined annual "outlays," or expenditures for permanent improve-
mente (chiefly financed by borrowing), amounted to $128,· 
000,000 in 1902; they had risen to $266,000,000 in 1910, and 
totalled $317,000,000 in 1921. It will be seen, therefore, that 
city expenditures practically doubled during the World War dec-
ade, while borrowings increased by only 20 per cent. Per capita 
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expenses were $16.37 in 1902: $20.53 in 1910; and 138.04 in 1921. • 
Municipal expenditures, accordingly, are increasing much more 
rapidly than city population.• 

In this average expenditure of about 138 per head what are The Chief 

the principal items? The largest is public education. The city. ~'t'~ of 

school system requires, on the average, about ten dollars per Anndi~alt E» 

II • h ''ld penureo. capita annua y. Next comes mterest on t e mumCipa ebt, 
which takes about five dollars per head of population; the police 
and street departments take about three dollars each; the fire 
department coats on the average about two dollars and a half, 
and sanitation a like amount per capita, Nearly three dollars 
per head represents the expenditures on city-owned pul!lic 
utilities. • The average municipal expenditure for charities, 
hospitals, and corrections is about two dollars per head; general 
government (i.e., salaries of the mayor, councilmen, financial 
officers, legal department, and so forth) coats about three dollars. 
Public recreation is just under a dollar per head, and only thirty-
seven cents per capita was spent in 1921 by all American cities 
for the maintenance of public libraries. The care of the public 

• 1!011 above, p, tn, footttole. 
1 Tbe ptor oaplto ftrure for "outloya" -• $6.18 In 1902: $10.21 In 1910; 

and $10.99 In 191!L ApparontiJ !here hu bean on OlteDalon of lbo "pQ
ae-)'Ou·ro" pollc:-7 durina the peat dORD :r-n. 

• Tb- uUIIUoo, bow .. er, uauaiiJ brfDa ID u much (and oomeUm• mure) 
lD NftDUL 
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health is also a relatively small item, about seventy cents per 
capita in all the cities when the figures are averaged out. There 
remains then, from the $38 per capita, about a dollar per head 
for miscellaneous expenses. It should be made clear, of course, 
that these per capita statistics are averages for all American 
cities of over 30,000 population. In the great centers the figui-es 

, are much above these averages; in the smaller places they are 
correspondingly below .1 

From time to time one encounters some unofficial compilation of 
data which purports to disclose, in a graphic way, that some 
public function is being more economically or more extravagantly 
administered in one city than other cities of its class. These 
compilations and charts are of very little value. The appor
tionment of functions among departments is not the same in all 
cities and the cost of maintaining any individual department 
depends, of course, on the amount of work entrusted to it. In 
some cities, for example, the playgrounds are maintained by the 
park or recreation department; in others they are under the 
jurisdiction of the school board. This fact alone vitiates, in 
some degree, comparisons that may be made between the relative 
costs of education and of recreation in cities which are differently 
organized. In some cities, again, the cost of paving the streets, 
and occasionally also the expense of repairing them, is paid for 
by the levy of special assessments and does not figure in the 
annual expenditures. The county authorities, in some parts of 
the United States, are responsible for various correctional activ-. 
ities which in other parts of the c_ountry are assumed an.d paid 
for by the city. Very often, moreover, there are large items of 
expenditure which are a burden upon the taxpayers of the city 
but which do not regularly appear in the municipal budget at 
all, being carried in the b~dget of a school district or a park · 
district or some other incorporated area.• It is unwise to place 
any dependence upon these charts· and per capita tables whjch 
make no allowance for the great variation in municipal organiza
tion, in the apportionment of functions, and in methods of ac-

• For the figures in detsil see the FM10ncial 81a#Biic• of Oiliei issued by 
the United States Bureau of the Census in 1922, especially pp. 96 f. 

•tn Chicago, for example, one must add together the expenditures of the 
eity corporation, the school district, the various park districts, together with 
a large part of the expenditures of Cook County and of the Obicago 
Sanitary Dil!ltrict. 
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coun~keepiog. To prepare an accurate comparison of what is 
being spent in different cities for the same specific purposes 
demands a knowledge of the local conditions in each case. 

When the financial officers of a city desire to prove to the Tbe DlfB· 

people that the municipality is being economically governed, there ~~~.i~:~ 
is a natural temptation to compile and publish some contrasts t~~!~or 
with figures drawn from the annual reports of neighboring com- Comparing 

the Exmunities. Things are accordingly reckoned out in terms of cost pendlturea 
per mile of streets, or per thousand dollars of assessed valuation, 0! Cities. 
or per head of population-on whichever basis happens to be 
most favorable to the officials making the comparison. Boston, 
for example, has a higher per capita expenditure for police than 
any other large city in the country. But the expenditure per 
thousand dollars of assessed valuation is lower than that of any 
other large city-so this is the basis which Bostonians take to be 
the proper one. The fact is that tabloid statistics, on whatever 
basis compiled, ought to be used with great caution. Expendi-
tures for schools, to take a good example, do not necessarily de-
pend upon the size of the population in a city, or its area, or its 
wealth, or its street mileage. Such expenditures depend upon the 
number of children seeking admission to the public schools and 
the efficiency of the education given to them. In two communities 
of the same size the number of children attending the public 
schools may be very different. Statistics of expenditure do not 
of themselves prove anything. They are merely data or evidence 
to be scrutinized, weighed, analyzed, and balanced like circum-
stantial evidence of any other sort. If they do not stand the 
test of cross-examination, they should be thrown out of court.• 

Comparisons of the cost of service in different cities has been The Need 

rendered somewhat less difficult in recent years by the legal ~~~~~
requirement that municipal accounts shall be kept. in a unifo_rm ~~:.tine 
way. About three fifths of the states now exerCise a varymg , 
degree of supervision over municipal accounting and in some of 
them this supervision is very strict. The accounting system of a 

'The Amerlcau people, aa a people. have a reoverence for atatistll"L Some
body aunouu.,.., with an array of clphera and chart., that the l•t•llll"•oe 
of the whole populatloo averagea that of an eleven·Jear-old child, ud 
tbounnda of lntelllaent people a<'<'ept the usertion •• cos~l. SomebodJ 
elae ckrt•larH. aftt-r Junlina mllll"ellani!'Oua ftcurea. that the ecbool ayatem of 
Montana I• the moat tK'Onomil'al and f'flici•nt of &DJ atate in the UnioL 
Ewrybody In Montana beUevel lt. and aome outaldera •• welL 



482 MUNICIPAL ADMINISTRATION 

city may be defined as the procedure by which all its financial 
• transactions are recorded and audited. The purpose of account

ing is not only to ensure honesty on the part of the financial 
officers but to facilitate the intelligent conduct of the city's busi
ness. The system of accounting, if true to its purpose, may differ 
somewh_at from city to city because of a difference in organiza
tion and functions, but there is no good reason why the variatiou 
from uniformity should be very great. Especially is it desirable 
that the unit-costs of various forms of service should be com
puted on the same basis, for otherwise a city cannot hope to 
profit from the experience of its neighbors.' This is a field in 
which the American municipality has still a good deal to learn 
from the methods of private business. 

~entralised Many American cities, especially those operating under the 
W'Chaaing. city manager plan, have centralized the purchasing of all their 

supplies. This action has not only served the interests of econ
omy, but it has enabled the city to standardize the supplies used 
by its different departments and thus to make sure that the 
municipality gets what it pays for. The practice of letting each 
department buy whE:re it pleases, and usually in small quantities, 

The 
Financial 
Reporta of 
Cities. 

has been responsible for a great deal of waste. 
At the end of each fiscal year the municipal authorities publish 

a volume showing the financial transactim~s-the receipts, ex
penditures, borrowings, repayments, balances, and so forth. These 
reports ought to be of educational value, but they usually are 
not. For one thing they rarely leave the printer's hands for a 
year or more after the books have been closed. By that time 
they have an antiquarian interest O!lly. For another thing they 
are rarely well put together or intelligible to the ordinary reader, 
Long columns of figures are included-mere transcripts from the 
books of the auditor or the treasurer-without elucidation or 
comment. No one reads these annual reports, and no one would 
learn much from them if he did. :fhey look portentous on the 
library shelves but within their covers is nothing but a dreary 

1 See the chapter on "Judging the Efficiency of Government" in W. P. 
Capea, Tho Molkm Oifl! and liB Gov""""""l (New York, 1922). Further 
Information on the general· subject may be found in D. C. Eggleston. 
Mvnfotpcd Accounting (New York, 1914) and in A. E. Buck, Bvdgel Making 
;(New York, 1921). There is also some good material in the 8"'"'~ of 
J..,. • .,....,, N. Y., prepared in 1917 by the New York Bureau of Municipal 
Reaearch (pp, 839-354). 
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waste of debits and credits. It is fair to say, however, that many 
cities ·have greatly improved the intelligibility of their annual 
reports during the past ten years. They have eliminated the 
long lists of miscellaneous items, and they have made their 
summaries readable. But this is a field in which much still 
remains to be done. It is a safe statement that more than half 
the money now appropriated for the publication of American 
municipal reports is sheer waste, of no value either to officials or 
citizens, and profiting nobody but the holder of the printing con
tract. 

Cities in all countries have power to borrow money, but sub- rualolpat 
ject always to certain restrictions. In France, by the Municipal la~~w· • Code of 1884 (as amended in 1902) the city councils are per- Ia Europe. 
mitted to authorize borrowing on the credit of the municipality 
provided they keep within certain bounds. Beyond this point 
the consent of the higher authorities is necessary in the case of 
every Joan. In German cities all municipal loans, irrespective 
of their size or purpose, require the approval of a supervisory 
authority. In England the same is substantially true; the bor-
rowing powers of the boroughs are exercised under the supervision 
of the national authorities. Various general statutes (such as 
the Public Health Acts, or the Education Acts, or the Housing 
and Town Planning Act) grant borrowing powers to the munici-
pality, and sometimes fix maximum periods within which loaoa 
must be repaid; but they almost invariably provide that the 
exercise of such borrowing powers shall be subject to the control 
of the appropriate governmental department, such as the Ministl') 
of Health or the Board of Education. 
· In the United States a different policy has been pursued. Ia the 
Until about fifty years ago the cities were virtually permitted ~::_:: 
to borrow at will, without any legal or administrative restric-
tions. The result was that many of them ran heavily into debt, 
particularly those which adopted the policy of granting bonuses 
to turnpikes, canals, and railroads. In some cases these debts 
exceeded the total value of all the assessed property within the 
municipality. Accordingly, a movement for restricting the bor
rowing powers of the cities was begun in the seventies and made 
rapid headway during the next twenty-five years. Many stetes 
adopted eonstitutional provisions which prohibited the granting 
of bonuses, or the lending of the city's credit to private enter-
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prises. In other states the constitution was amended to limit the 
total amount of indebtedness tbat cities might incur. Today 
there are about thirty states which impose such a limit by the 
terms of their constitution; in several others a municipal debt 
limit has been established by law.' 

Tbe most common method of fixing a municipal debt limit in 
the United States is to provide that the total indebtedness of any 

I city shall not exceed a certain percentage of the assessed valua
tion of all taxable property within the municipality. The amount 
varies all the way from one to ten per cent, the most common 
ratio being five per cent. • In a few cases the limit is not fixed in 
terms of assessed valuation but in terms of municipal revenue; 
in California, for example, the total debt of a city mu<rt. not exceed 
the city's income for the current year. ThiS limit may be ex
ceeded, however, by a two-thirds vote of the qualified electors. 
The provision that all proposals to borrow money, beyond a cer
tain point, must be submitted to the voters of the city is one that 
exists in many of the states. Above the constitutional maximum, 
however, it is not usual to permit municipal borrowing, even 
though the voters approve, but there are some exceptions to this 
rule. 

In reckoning the aggregate municipal indebtedness it is not 
customary to include loans of a temporary character, such as loans 
made in anticipation of taxes. In some states it is also provided 
that debts incurred for reproductive purposes, so-called, shall not 
be reckoned as coming within the debt limit, in other words, loans 
such as those incurred for the acquisition and extension of 
municipal waterworks or lighting piants. This provision is made 
on the theory that such loans are not properly to be rated as debts 
but as investments; they are. assumed to be self -supporting and 
to impose no burden upon the 'taxpayers. 

So long as an American city keeps within the debt limit it is 
usually at liberty to borrow as mllch money as it pleases. In 

1 For the details see .Massachusetts Constitutional Convention BvUetin, 
No. l.f, entitled "Constitutional Restrictions on Municipal Indebtedness" 
(Boston, 1918), 

• One objection to this method of fixing the debt limit ill the temptBtion 
that it lends to artificial inftationa in the assessed value of property. 

• Assessors are urged to raise the figures all along the line-not that more 
revenue may be obtained, but that more indebtedness may be legally incurred. 
By lowering the tax rate in exact proportion to the increased assessment 
the total revenue can be left undisturbed. 
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some states, however, there are various constitutional and statu
tory restrictions as to the purposes for which debts may be 
incurred, as to the term and character of the bonds, as to methods 
of repayment, and occasionally as to the maximum rate of inter
est that may be paid.' In others there are no such limitations. 
The legislature of Indiana in 1921 passed a law relating to the 
control of municipal indebtedness which savors rather strongly 
of the English procedure. According to the provisions of this 
law if any ten taxpayers believe that a proposed municipal bond 
issue, exceeding five thousand dollars, even though it be within 
the debt limit, is unnecessary or excessive, they may file a 
petition with the state board of tax commissioners and have the 
matter reviewed. The decision of the state board "upon the 
issuance of said obligations, and the amounts thereof, shall be 
final." 1 This procedure, if it should prove workable and gain 
adoption in other states, will provide American cities with a 
flexible system of administrative supervision over bond issues 
somewhat akin to that which has long existed in Europe. 

There is ground for the expression of a hope that some such 
plan of administrative control over municipal borrowing may be 
worked out in the United States. The chief defect of the existing 
system is its inelasticity. A rigid limit is fixed in the constitu
tion or the laws. The cities are left free to borrow until this 
limit is reached and they often abuse their freedom. Then, 
when they reach the maximum they find themselves with no 
leeway to meet an emergency. · So they bestir themselves to have 
the state constitution amended or the general laws changed fQr 
~heir own benefit. If the constitution cannot easily be changed 
(as is usually the case), various devices are used for evading the 
debt limit that it imposes. A method of evasion, much utilized by 
legislatures, is that of creating a new municipal corporation, 
which overlaps the territory of one already existing. If, for 
example, a city has incurred indebtedness up to the limit fixed 
by the constitution and desires to borrow money with which to 
build a new high school, or to provide a new method of sewage 

'A rood example may be fouod In tbe Mllllllllcbu .. tta Munlclpol FIDaoce 
Act of lUIS. Mauacboaotto, Aol1 and RNOI•••· 1918, Chap. 719. See a1aa 
tbe varloua am@Ddmenta to thta atatute durlna the past ten year& 

• For the tt-zt of the law, r.vbMod to January 1, 1922. eee the R~orf of 
tile [ lodiao~) Blolo Boanl of Tu Co......,liao.,.,, 1922, eopoclally Sec-
tloo 20L • 
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disposal, the legislature may create a high school district or a 
sanitary district ha v!ng boundaries almost identical with those 
of the city. These new districts are then given borrowing 
powers, and taxing powers, wholly apart from those possessed by 
the municipality. Chicago affords the classic example of such 
overlapping municipalcorporations--a city corporation, a county, 
a school district, a sanitary district, and several park districts, all 
in the same urban area, but each endowed with power to borrow 
up to the five-per-cent-of-assessed-valuation limit fixed by the 
constitution of Illinois. 

How large is the present indebtedness of American cities? 
Before attempting to answer that question it is essential to make 
clear the sense in which the term "indebtedness" is used. By the 
gross debt of a city we mean its entire outstanding obligations, 
whether funded or floating. By the net debt we mean this total 
lllinus whatever sums are held in the sinking funds for the pay
lllent of loans when they mature.• The funded indebtedness is 
;hat part of the entire debt which is evidenced by formal obliga
;ions that have a number of years to run, and for the amortiza
;ion of which no assets other than sinking funds are specifically 
>!edged. These formal obligations are variously known as cor
>oration stock, bonds, certificates, serial notes, and municipal 
iebentures. The floating indebtedness, on the other hand, in
:ludes that part (usually a relatively small part) of the city's 
lebt which has not been fundeil.. It includes loans in anticipa
>ion of taxes, bank overdrafts, short-term notes, and unpaid 
>ills. Again, a distinction must be made between the indebted
less which has been incurred by the city proper and that which 
1as been contracted by school districts, poor districts, park dis
ricts, or sanitary districts which overlap the municipal area .. 
rhe indebtedness of the city corporation does not represent, 
n all cases, the real burden upon the citizens. • In speaking of 
111unicipal debts, therefore, it is desirable that care be taken to 
1pecify the exact basis upon which the figures have been com• 
piled. Otherwise they may be entirely misleading. 

The net debt (funded and floating) of all American cities 
'For en.mple, the #f'OII debt of New York City in 1921 was $1,707,281,-

612: the ""' debt was $1,036,091,787. United States Bureau of the Cens111, 
Fin<moial Stationoo of Oiliel, 1921 (Washington, 1922), pp. 124-125. 

'Chicago's groaa debt in 1921 waa $152,446,241. Of this amount only 
ffj6,226,821 bad been Incurred by tho cltJ corporation. 
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having. populations exceeding 30,000 (reckoning not only the 
debts of the cities proper but of overlapping incorporated areas) 
was about two and a half billion dollars in 1921-which is more 
than $85 per capita. Not a few citie&-including New York, 
Boston, Pittsburgh, Cincinnati, New Orleans, and Omaha have 
net debts exceeding $100 per head of population. Municipal 
indebtedness has undergone a considerable increase during the 
past decade; but debts have not mounted, on the whole, so 
rapidly as municipal expenditures. Comparisons of the relative 
indebtedness of different cities do not serve a very useful pur
pose because one city may have incurred a large part of its debt 
in the purchase of reproductive undertakings while another has no 
·such assets to offset its liabilities.' The question is not: "How 
much does a city owe?" but "What has it to show for its in· 
debtedness ?" 

When a municipality borrows money by the issue of bonds it 
may do so in either of two ways. It may sell a designated number 
of bonds all of which mature on the same date, ten, twenty, or 
thirty years hence, as the case may be. In this case the repay
ment of the principal is ordinarily secured by making annual 
contributions to a sinking fund which, with the accumulations 
from its investment, will be sufficient to amortize the principal 
when the bonds fall due. Bonds thus secured are known as 
si!lkinLij!J!li.J;>9rulu· Or the city may, on the other hand, issue 
a series of bonds in such ways that one or more bonds become 
payable in each successive year, the last maturing in ten, twenty 
or thirty years from the date of issue. No sinking fund is needed 
when the serial plan is used; each year a sufficient sum of money 
i'B raised by taxation to pay off the bond or bonds which fall due 
in that year. Bonds of this sort are known as serial bonds. It is -··----not necessary that a uniform repayment be made each year. 
The serials may be so dated as to maturity that more will fall 
due in the later than in the earlier years.• 

From the standpoint of economy there is no difference between 
these two plans of borrowing. Given the same aBBUmptions as 

1 A eomparathe atatemeDt of the bonded debt of tblrt11iz dtleo, u of 
Januii'J 1, 1928, Ia printed In tile N......., Jl~~Moipol Beoleto, VoL XU, p. 
2411 (May, 11128). 

1 For a dloco•lon of the aubject - M .... cb-tta CouatltutiODOI CoD
ftlltlon B..U."" No. !1 on "Metboda of Borrowi~lllkiq Fonda •· 8erlal 
Baudo" (Booton, 1918), ud the refereucoo tberetu ~peudecl. 
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to rates of interest and accumulation, the aggregate cost of the 
loan will be the same under either plan. But in actual practice 
the serial plan usually proves to be somewhat the more economi
cal because the money paid into the sinking funds cannot always 
be invested immediately and some loss of interest results. The 
serial plan has the additional advantage of beillgSafer. It does 
not require the accumulation and investment of large sinking 
funds. These funds have been carefully handled in American 
cities, as a rule, but the dang~ 2.!'11ecuJiltill!t or unwise investment 
on the part of those who-liave the custody of the funds is always 
to be reckoned with. These custodians, or sinking-fund trustees, 
are inevitably under pressure to invest the money in one form of 
security rather than in another, or to deposit some of it in banks 
which enjoy the favor of high-placed men at the city hall. The 
serial plan also lends itself to greater flexibility in the distribution 
of the burden; it enables the peak of the load to be placed in the 
;&i.!y-;-Dil<ldie, or later years of the loan as may be desired. In 
the case of some public improvements (such as schools or bridges) 
the maximum usefulness comes in the earlier years and the 
process of repaying the cost should be expedited in these years; 
but in the case of some other improvements (such as parks and 
recreation spaces) the maximum value to the community may 
not be reached for ten years or more, hence the process of repay
ing the cost should not be expedited at the outset.1 Opinions 
differ as to whether sinking fund bonds or serial bonds are the 

I more attractive to investors, but neither seem to have an advan
tage under all circumstances. Today the serials seem to be 
preferred. At any rate the serial plan is rapidly gaining in 
favor.• · 

In the cities of Europe, during the past ten years, the burden_ 
of debt has been everywhere increased, in many instances 
enormously increased. This has . been particularly true of the 
years since the close of the War. Many European cities have 
not been able to balance their budgets and have been obliged to 
liquidate heavy deficits by the issue of bonds. More especially 

• has this been the case _in the German and Austrian cities which 

' cr. above, pp. 135-136. 
1 The Massachusetts Municipal Finance Act -(Acll GAd' RuoiVBI of 191!, 

Ch. 719) provided that none but aerial bonds should thereafter be issued 
by any Massachusetts city or town. 
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have r~lled up debts of tremendous proportions. The cities of 
the United States, on the contrary, have been able to improve 
their financial position during this same decade. Their indebted
ness, taken as a whole, has appreciably increased during these 
years, but it has not increased so rapidly as assessed valuations • 
or municipal income. 

Other notable improvements in the municipal debt situation The Strlk· 

have also been made throughout the United States during the ~~r•· 
years since 1900. The laws relating to municipal borrowing ~~~~~n 
have grown stricter; the practice of issuing bonds in order to pay Thia Field 

current expenses has become less common, although it has by no 
means disappeared.' Two decades ago, moreover, it was a not 
uncommon practice to borrow money for thirty or forty years in 
order to pay for public improvements, such as street pavements, 
which could not reasonably be expected to give service for that 
length of time. Quite frequently a new pavement had to be laid 
before the old one had been fully paid for. This abuse of the 
municipality's borrowing power has now been largely eliminated 
by state laws or by the influence of public opinion. In some 
cities, indeed, the attempt has been made to follow a pay-as-
you-go policy, defraying the cost of all public improvements out 
of current revenue, or, at any rate, borrowing only at the same 
rate that the older debte are paid off. But this plan, if too 
rigidly followed, involves a serious injustice to the present genera-
tion of taxpayers. When money is needed for improvements 
which will redound to the advantage of future citizens it is only 
equitable that future citizens should be called upon to bear their 
fair proportion of the cost. It is neither equitabl~Jll>L expedient 
that the taxpayers of today shoufcTDe -given the alternative of 
shouldering the whole burden or going without some essential 
improvement. On the other hand it should not be forgotten that, 
if the history of the world proves anything, future generations 
will have troubles enough of their own and should not be sad-
dled with an initial legacy of burdens whi~h do not right-
fully belong to them. The city should strive to strike a fair 
balance between the needs of the present and the rights of the 
future. 

'Ia Chl<'aao, fur examplfl, an lssut of bonds amountinc to ftftral million 
dollan wa• nutboriRd In 19!!1 to fund a deficit whlcb bad been caused b7 
lettlna the current ezpenditufta e:r.t.'t'ed tbe rev~nue. 
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A Word In A word in conclusion. How infinite in their scope and varlet, 
ConcbuioD. are the problems of the modem city I No one, even though hE 

devote his whole life to the work, can hope to obtain a masteey 
of them all. Problems of government, of administration, of law, 
or engineering, of sociology, and of finance crowd in from every 
quarter. Every year they become more numerous, more com
plicated, more diversified, more difficult. The great city is a 
stupendous thing-the most intricate piece of social mechanism 
that the hand of man has created. Who that knows Lond~n, 
for example, can measure in his mind the length and the 
breadth, the height and the depth of that leviathan community? 
"That living flood, pouring through these streets, knowest thou 
whence it is coming, whither it is going? . . . These fringes of 
lamplight struggling up through smoke. . . . That stifled hum of 
midnight when traffic has lain down to rest ... and only vice 
and misery, to prowl or moan like nightbirds, are abroad. . •• 
What a fermenting vat lies simmering and hid I Gay mansions, 
with supper rooms and dancing rooms are full of light and music 
and high swelling hearts. . . . Wretchedness cowers into trUckle
beds or shivers hunger-stricken into its lair of straw . . . while 
councillors of state sit plotting, and playing their high chess game, 
whereof the pawns are men." 1 

Tho Dream • The dream of a better city is one of the 'oldest in human his
~~~~tter tory. All literature is saturated with it. It is a very long time 

since poets began to sing and prophets to write of the city 
beautiful, the holy city, the eternal city, the city of light, the. 
city of God. And always the city I It was the theme of Plato, 
of Vergil, and of Saint Augustine. Do not the closing chap
ters of Holy Writ portray the vision of a great and faultless 
city descending out of heaven, twelve thousand furlongs square, 
its streets of gold and its walls gll!nished with precious stones,
a city that had no need of sun or moon to shine upon it; a city 
in which there was neither hunger, nor sorrow, nor oppression; 
a city into which there entered nothing that defileth or worketh 
abomination? This vision of a better city has been before the 
eyes of mankind for nearly two thousand years. "It has been 
the goal of civilization down to this hour of the night, when, 
however vaguely and dimly, the ideal stirs the thousands in this 
feverish town going about their strange and various businesses, 

1 Sortor Butll"ttfa, Ch. liL 
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pleasures, devotions, sacrifices, sins. It has been the everlasting 
dream of humanity. And humanity will continue to struggle for 
it, to struggle toward it. And some day, somewhere, to the sons 
of men the dream will come true.'' 1 
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