
F I N D I N G A D D I T I O N A L R E V E N U E F O R C I T I E S 

C ; A. S T E E L E , Highway Economist, Public Roads Administration 

S Y N O P S I S 

Facilities needed for transportation in large metropolitan areas are: (1) con
struction of new arterial traffic routes and improvement of existing routes; (2) 
improvement of other city streets to care for the needs of abutting property and 
neighborhood traffic; (3) provision of additional terminal facilities to care for 
passenger-car parking and the loading and unloading of commercial vehicles; 
and (4) improvement of mass transportation facilities. 

The plight of the large cities due to shortage of funds is indicated by the lag 
in the progress of work undertaken under the urban Federal-aid provision of the 
1944 Federal Aid Highway Act. On October 1, 1947 Federal funds allotted to 
projects approved for construction on the Federal-aid highway system stood at 
46 percent of the total funds apportioned for the three postwar fiscal years, at 
40 percent in the case of the secondary system funds, but at only 24 percent 
in the case of urban-system funds. 

The situation in cities is probably due to: (1) trends in urban growth; (2) 
competition for authority and revenue because of pyramiding of governmental 
units; (3) lack of home-rule powers; (4) essential weaknesses in financial struc
tures; and (5) increasing costs and demands. 

Philadelphia's public-improvement program calls for the expenditure of $444 
million with $113 million going for highway projects. A two-year capital im
provement program for Baltimore provides for the expenditure of $56.2 million, 
of which $12 million would be for highway projects, and $1 million for off-street 
parking facilities. In Baltimore the estimated income from all existing sources 
of revenue will fail to equal anticipated disbursements by amounts ranging from 
$11 million in 1948 to $14 million in 1950. 

The best revenue-producers, ranked in descending order according to the anti
cipated revenues, appeared to be: tax on incomes and payrolls; assessment of 
local property taxes against manufacturer's inventories, tools, and machinery 
which are now exempt from such taxation; local general sales tax; local business 
tax; service charges for garbage and trash collection; sewer rentals; local auto
motive taxes of various types; and local amusement taxes. A special session 
of the legislature held in November granted Baltimore the same taxing power 
as the State, with certain exceptions, for the calendar years 1948 through 1951. 

The highway needs of cities, important as they are, cannot be expected to be 
solved to the disregard of all other needs. The Baltimore study and other in
vestigations seem to indicate that there are several means by which, with some 
help from the State and Federal governments, cities can obtain the additional 
revenues they will require during the next few years. Such relief is likely to be 
only temporary, and what is needed, it appears, is a complete overhauling of 
present American concepts of metropolitan-area government. A workable solu
tion might be found in the creation of metropolitan-district authorities to which 
certain powers of all governmental units lying within the area would be delegated, 
which the authorities would administer on an area-wide basis, and which no 
other unit in the area would exercise. 

There was a time not so long ago when the rural "hard road" (as all roads having stone 
crying need throughout the Xation was for surfaces or better were commonly called) 
reasonably direct all-weather highwa}^ to con- before being dumped unceremoniously into the 
nect the good street systems of the larger mud. Often he found himself in the mud as 
towns and cities with each other. Then the soon as he crossed the city line, 
motorist or truck driver leaving the city was Today the situation is often reversed. The 
fortunate if he could travel over a few miles of highway traveler or hauler of goods who ap-
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proaches any of the larger urban areas over a 
State highway usually travels over a reason
ably adequate road into which have been in
corporated all or many of the most modern 
concepts of grading, horizontal and vertical 
alignment, width, and surfacing. Frequently 
these approaches provide two or more lanes 
for travel in each direction; often the opposing 
streams of trafiic are divided physically, grades 
at intersections are separated, and parking on 
the traveled way is prohibited. But as the 
heart of the central city is approached there is 
usually a change, a change which frequently 
occurs at the city limits. The roadway nar
rows; the separation of opposing streams of 
traffic disappears; intersections are frequent, 
and at grade; the surface becomes rougher; 
and vehicles standing along the ciu'bs impede 
the flow of traffic, the volume of which is usu
ally much greater at this point than it was on 
the more adequate rural sections of the ap
proach highway. 

RECOGNITION OF THE TJHBAN PKOBLEM 

B y universal acknowledgment, one of the 
greatest pubUc-improvement needs of today is 
more adequate facilities for transportation in 
the large cities of this country. The facilities 
required are: (1) construction of new arterial 
routes and the improvement of existing routes 
for the facilitation of arterial traffic; (2) the 
improvement of other city streets to care for 
the needs of service to abutting property and 
neighborhood traffic; (3) provision of addi
tional terminal facilities to care for passenger-
car parking and the loading and unloading of 
commercial vehicles; and (4) improvement of 
the mass-transportation facilities which will 
always be needed because private passenger 
cars and taxicabs can not possibly move all 
the traffic that must move to keep these cities 
alive. 

However, such improvements cost money, 
tremendous amounts of it, and most of Amer
ica's larger cities are extremely short of this 
important commodity right now. Taken col
lectively, their current fiscal position is prob-
bly worse than that of any other class of 
governmental units. 

The financial plight of the cities is not a new 
problem, but the present widespread concern 
about it is a relatively new phenomenon. 
State recognition and attempts toward the 
solution of urban problems have varied. In 

connection with the highway function the 
direct assistance given has been of three gen
eral types: (1) Actual performance of some 
construction and maintenance of city streets 
by the State with State funds; (2) cooperative 
action with the local units in one or both 
functions; and (3) payments of shares or aids 
from State revenues, usually from highway-
user revenue. Indirect assistance lias also 
been rendered by other means, especially 
through action by the State legislatures giving 
cities additional taxing or other fiscal powers. 
However, the assistance given in most States 
has been far from adequate, with the result 
that the acute problem still exists. 

Federal recognition of urban problems has 
taken several forms. Insofar as the highway 
function is concerned this has consisted prin
cipally of: (1) Direct expenditures under un
employment relief programs; (2) Federal aid 
in the preparation of plans in connection with 
improvement programs (such as is extended 
through the Bureau of Community Facilities 
of the Federal Works Agency); (3) Federal-
State or Federal-State-local cooperation in 
traffic and other highway-planning studies; 
and (4) Federal-State cooperation with or 
without city participation in the construction 
of highway facilities. The Hayden-Cart-
wright Act of 1934 established many im
portant changes in Federal highway-aid 
policies, one of the most important of which 
was the removal of the limitation against 
spending Federal-aid funds for the improve, 
ment of routes in the built-up sections o 
places having populations in excess of 2,500-
However, complete recognition by the Federal 
Government of the importance and seriousness 
of the problem did not come until the Federal-
Aid Highway Act of 1944 became law. This 
law not only provided funds for construction 
on the Federal-aid highway systems, includmg 
the urban extensions thereof, but it also pro
vided special aids for projects on the Federal-
aid systems in urban areas. The term "urban 
area" was defined as "an area including and 
adjacent to a municipality or other urban 
place of 5,000 or more population as deter
mined from the latest Federal census." The 
boundaries of these areas were to be deline
ated by the State highway departments 
subject to the approval of the Public Roads 
Administration. The law also provided for 
the creation of a National System of Inter-
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state Highways of primary importance to be 
so selected as to connect "the principal metro
politan areas, cities, and industrial centers." 
These provisions of the 1944 Act are a long 
step toward a solution of the Nation's urban 
highway problems. 

That something is seriously wrong now is 
indicated by the lag in the progress of work 
undertaken under the urban Federal-aid pro
vision of the 1944 Federal-Aid Highway Act. 
According to the Public Roads Administra
tion, projects utilizing about 67i percent of 
the Federal-aid highway system funds ap
portioned for the three postwar fiscal yeai-s had 
been programmed for construction by October 
1, 1947. The comparable percentages of 
Federal-aid secondary and urban funds pro
grammed by that time were 65 and 50, re
spectively. On the same date Federal funds 
allotted to actual projects approved for con
struction stood at 46 percent in the case of 
Federal-aid primary system funds, 40 percent 
•n the case of secondary-system funds, but 
only 24 percent in the case of urban-system 
funds. The reasons given for the slower rate 
of advancement of the urban projects are 
primarily factors peculiar to urban highway 
construction: (1) greater amount and com
plexity in the advance planning required; (2) 
greater difficulties in obtaining rights-of-way; 
(3) difficulties in the arrangement of financing 
for such projects. 

Other data compiled by the Public Roads 
Administration are also illuminating. As of 
August 1, 1947, 89 percent of the matching 
funds for improvements programmed with ur
ban Federal-aid funds were being provided by 
the States; 4 percent by counties, about 1 per
cent from miscellaneous sources, and only a 
fittle more than 6 percent by the cities. Cor
respondingly matching-fund arrangements for 
Federal-aid primary system projects were 99 
percent by the States and 1 percent by all 
other sources; and for Federal-aid secondary 
system projects, 84 percent by the States, 15 
percent by the counties, and 1 percent by other 
sources. The great interest in getting urban 
Federal-aid projects under way expressed by 
officials of most cities can be reconciled with 
the data presented above only by assuming 
that shortages of available funds have been 
primarily responsible for the lack of greater 
city participation. 

REASONS FOR T H E P L I G H T OF T H E C I T I E S 

Before suggestions for improving the fi
nancial conditions of the cities can be made it 
is necessary to understand why the cities, 
pai-ticularly the larger ones, are now in such a 
serious plight. The more important reasons 
that prevail rather generally may be grouped 
under five major headings: (1) trends in urban 
growth; (2) competition for authority and 
revenue because of pjramiding of govern
mental units; (3) inherent lack of home-rule 
powers; (4) essential weaknesses in financial 
structure; and (5) continuously increasing 
costs and demands. 

Trends in Urban Growth—A recent article that 
has attracted considerable attention {ly 
pointed out that the rate of urbanization of 
the United States (based on U. S. Census 
Bureau definition) is slowing up, if the prewar 
trend is continuing. Population statistics are 
quoted to prove the contentions made, but the 
interpretations of some of these data are open 
to question. 

The major implication of the article is that 
the cities of America, particularly the larger 
ones, are rapidly losing some aspects of their 
relative position of importance and affluence, 
and that their situation is likely to deteriorate 
rapidly. And, interestingly enough, the chief 
reason assigned by the unidentified author for 
the evident increasingly serious problems to be 
faced by the cities is the development of 
modern transportation facilities. 

Some interesting information about the 20 
largest metropolitan districts in Continental 
United States as they existed in 1940 is pre
sented in Table 1. These are the areas es
tablished by the Census Bureau according to 
its own somewhat arbitrary definition and are 
probably more inclusive in some instances 
(Baltimore, for example) than are the "true" 
metropolitan areas when the term is defined as 
applying to entire urban areas which are, in 
effect, single economic or sociological units. 
However, the differences are not serious, and 
this treatment has the advantage of placing all 
of the areas on a common basis (2). 

Eleven of the areas have total populations 
in excess of 1 million, but only 5 of the central 
cities have populations in excess of that 
amount, while populations greater than 1 

' Italicized figures in parentheses refer to list 
of references at the enil of the paper. 
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million are found outside the central cities of 
5 areas, only three of which cities are in the 1 
miUion or more population class. The per
centages of the total population outside the 
central cities range from only 8.4 percent in the 
case of New Orleans to 66.3 percent in the case 
of Kttsburgh and 67.2 percent in the case of 
Boston. 

In every instance but one the percentage 
increase in population between 1930 and 1940 
was greatest outside the central city, and in 
that case (the Scranton-Wilkes Barre area) the 
entire area showed a decline. I n more than 
half of the areas the numerical increase was 

marked physical effects upon the present 
central cities. One is that areas formerly resi
dential are being converted to commercial, 
industial, or tax-exempt areas. Another is 
that some former good residential and com
mercial areas are now becoming blighted, while 
structures in other areas are no longer in de
mand for productive purposes and are being 
wrecked to avoid paying taxes on them. 

Competition for Authority and Revenue—The 
New York Metropolitan District as defined by 
the U. S. Census Bureau contains 519 units of 
government other than school districts below 

T A B L E 1 
P O P U L A T I O N D I S T R I B U T I O N I N L A R G E S T M E T R O P O L I T A N A R E A S I N T H E U N I T E D S T A T E S A S 

I N D I C A T E D B Y T H E C E N S U S O F 1940 («) 

Population Percentage of 
Population 

Name of Area 
Outside 
Central 

City 
or Cities 

Total In Central City 
or Cities 

Outside 
Central City 

or Cities 

In Central 
City 

or Cities 

Outside 
Central 

City 
or Cities 

1. New York - northeaatern New Jersey. 11,690,520 8,435,496 3,255,024 70.3 29.7 
2. Chicago . , , 4,499,126 3,398,808 1,102,318 75.5 24.5 
3. Los Angeles 2,904,596 1,504,277 1,400,319 61.8 48.2 
4. Philadelphia 2,898,644 1,931,334 967,310 66.8 33.4 
5. Boston 2,350,514 770,816 1,679,698 32.8 67.2 
6. Detroit 2,295,867 1,823,452 872,415 70.7 29.3 
7. Pittsburgh , . 1,994,060 671,669 1,322,401 33.7 88.3 
8. San Francisco-Oakland 1,428,526 938,699 491,828 85.8 34.4 
9. St. Louis 1,367,977 818,048 551,929 59.7 40.3 

10. Cleveland 1,214,943 878,336 336,607 72.3 27.7 
11. Baltimore 1,046,892 859,100 187,592 82.1 17.9 
12 Minneapolis-St. Paul 911,077 780,106 130,971 85.8 14.4 
13. Washington, D . C . 907,816 863,091 244,725 73.0 27.0 
14. Buffalo-Niagara Falls 857,719 653,930 203,789 76.2 23.8 
15. Milwaukee . . 790,336 587,472 202,864 74.3 25.7 
16. Cincinnati 789,309 455,610 333,699 57.7 42.3 
17. Providence 711,500 253,504 457,996 35.6 64.4 
18. Kansas City (Missouri-Kansas) 634,093 520,836 113,457 82.1 17.9 
19 Scranton-Wilkes Barre 629,681 228,840 402,941 38.0 84.0 
20. New Orleans 540,030 494.537 45,493 91.6 8.4 

also greatest outside the central cities. Recent 
population estimates by the Census Bureau 
provide indications that the trend of the 
1930-1940 decade is continuing. 

The significance of these figures is that in the 
case of the larger urban centers the real cities 
have far outgi-own the bounds of the original 
political or "civil" cities. In the ten largest 
urban areas as defined by the Census Bureau 
there is none in which less than 24 percent of 
the population lives outside the central city. 
Thus the latter, strictly limited in both area 
and authority as it is in most cases, is in no 
position to administer the real city of today or 
solve its problems. 

This outward growth is ha-ving some very 

the State level. School districts are omitted 
from consideration here because of their ques
tionable status as separate governmental units. 
The Rttsburgh area, with 244 units, contains 
the second largest number of governmental 
units, while the Chicago area is third with 228. 
The units included are counties, townships (or 
their equivalent), municipalities, and special 
districts. The number and type of such 
governmental units found within each of the 
20 largest metropolitan districts in the United 
States are indicated in Table 2. 

The units within a single district compete 
with each other to a greater or less degree for 
both authority and revenue. I n the larger 
metropolitan areas most of the individual 
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governmental units maintain separate admin
istrative organizations and often perform 
closely allied functions, sometimes the same 
functions. 

Regardless of the reason for the creation of 
these independent governmental units, the fact 
remains that their extreme multipUcity, par
ticularly in some instances, cannot avoid com
plicating the government of an area which is 
essentially one in primary interest by splitting 
it up into a multitude of small units, and over-
lajang these with other governmental juris
dictions of various types. The existence of 
these units often prevents expansion of the 
boundaries of the central cities', an expansion 
that might help them to solve some of their 
financial problems. Furthermore, the mul
tiplicity of such units, and the dupUcation in 
administrative organizations and in the ex
ecution of functions which they create, cannot 
avoid adding considerably to the expense of 
governing entire metropoUtan areas. 

The fact that some of the largest metro
politan areas in the country include relatively 
few governmental units raises a question as 
to whether the government of such areas can
not be carried on without a multiplicity of 
governmental jurisdictions. The Baltimore 
and Cleveland metropolitan areas, both of 
which contain populations well in excess of one 
million, each contain only 15 governmental 
units below the State level, while the New 
Orleans area is governed by only seven such 
units. It is probable that even these areas 
are not now being governed with an optimum 
of efficiency, and that the number of units in 
each case could be still further reduced. I t 
may be argued that in each of these areas only 
a relatively small percentage of the total 
population lives outside the central city, and, 
therefore, fewer units are to be expected. 
However, the Chicago metropolitan area, with 
a smaller percentage of its total population 
outside the central city than Cleveland has, 
contains 228 governmental units. On .the 
other hand, the Providence metropolitan area, 
in which nearly two-thirds of the population 
lives outside the central city, contains only 42 
governmental units. 

Inherent Lack of Home-Rule Powers—Ameri
can city governments have no sovereign 
powers. Whatever powers they possess come 
as a grant from the State legislatures. In 

some States the legislatures have been ex
tremely generous and farsighted in giving so-
called "home-rule" powers to their cities, par
ticularly the larger ones. In other States the 
legislatures have been unwilling to grant 
powers to the cities that will permit them to 
operate without coming frequently to the legis
latures for permission to impose certain taxes 
or charges, or to do other things that city 
governments believe to be desirable. 

The lack of home-rule powers handicaps city 
governments in revising their revenue struc
tures and in incurring and servicing debt. The 

T A B L E 2 
N U M B E R OV G O V E R N M E N T A L U N I T S O T H E R 

T H A N S C H O O L D I S T R I C T S I N L A R G E S T 
M E T R O P O L I T A N D I S T R I C T S : 1942 

Mu- Spe
Xame of Area All Coun Town nici- cial Xame of Area Units ties ships pal-

ites 
Dis
tricts 

1. New York-north
eastern New Jersey S19 14 78 286 141 

2. Chicago 228 5 42 l i s 66 
3. Los Angeles 99 3 56 40 
4. Philadelphia 190 7 71 93 19 
5 Boston 96 S 64 19 8 
6. Detroit 78 3 27 45 3 
7. Pittsburgh 244 6 82 137 19 
8. San Francisco-Oak

land 133 6 41 86 
g. St. Louts 114 5 18 70 21 

10. Cleveland 15 2 5 5 3 
11 Baltimore IS 4 5 6 
12 Minneapolis-St Paul 59 5 17 36 1 

27 13. Washington, D C 
14. Buffalo-Niagara 

63 4 32 
1 

27 13. Washington, D C 
14. Buffalo-Niagara 

15 27 FalU 56 2 12 15 27 
15. Milwaukee 22 2 6 14 
16. Cincinnati 73 5 14 47 7 
17. Providence 42 3 23 8 8 
18. Kansas City (Missouri-

11 Kansas) 26 4 6 11 6 
19. Scranton-Wilkes 

1 Barre 73 4 18 1 
20. New Orleans 7 2 3 2 

Source "Governmental Units in the United States, 
1942," U . S Bureau of the Census, 1944, Table 11, pp 64-67 

situation is further compUcated by the fact 
that in most States the cities do not liave rep
resentation in the State legislature in pro
portion to then population. Consequently, it 
is extremely difficult for them to get enabhng 
legislation passed which is opposed by the 
rural areas. 

Essential Weaknesses in Financial Strictures— 
City financial structures generally are charac
terized by two outstanding weaknesses. The 
first is their high degree of reliance upon 
property taxes as a source of revenue. The 
second is the extremely high per capita debt 
that now prevails. 
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According to the Census of Governments of 
1942, cities having populations in excess of 
25,000 inhabitants then received 65.2 percent 
of their general revenue from local ta.xes upon 
property, 9.8 percent of their revenue from 
other local taxes, 17.4 percent ft'om Federal 
and State aid, and 7.6 percent from earnings 
and miscellaneous sources (S). Similar data 
for 1939 for the central cities of the 20 largest 
metropolitan areas are shown in Table 3. 

pai'ison ends for the reason that the cities find 
it necessary to support from these sources 
practically all of theii- activities, with the ex
ception of schools in a few instances, while in 
most States the townships and rural towns 
support only a limited number of activities, 
such as general government and relief, from 
these sources. Very Uttle of the aggregate 
highway mileage in cities is completely or even 
partially supported by agencies other than the 

T A B L E 3 
D I S T R I B U T I O N O F 1939 R E V E N U E S B Y MAJOR S O U R C E S A N D 1940 P E R C A P I T A P R O P E R T Y T A X L E V I E S 

F O R C E R T A I N C I T I E S A N D T H E I R O V E R L Y I N G G O V E R N M E N T S 

Revenues by Major Sources, 1939 

All Levies 
Name of City Total" Local Taxes Use of From Except Name of City 

and Licenses Fines 
and 

Money 
and 

Other 
Gov Other All 

Levies 
County and 

State 
Forfeits Prop ern

Other All 
Levies Forfeits Prop ern

Total Prop
erty Other erty ments T o U l City 

Onfr 

% % % % % % % % Dollars Dollars Dollars 
New York 100 0 68.8 59.0 9.8 .3 2.8 22.7 5.6 65.97 65.92 65.92 
Chicago 100 0 72.3 63.7 8.6 .3 1.9 20.4 5.0 54.80 51.31 21.06 
Los Angeles 100.0 62.4 59.4 3.0 .7 1.3 28.8 6.9 51.33 35.34 15.34 
Philadelphia 100.0 75.0 72.1 2.9 .4 8.9 6.4 9.4 40.89 39.22 23.87 
Boston 100.0 73.2 70.4 2.8 .3 3 2 17.9 5 6 79.44 74.48 74.48 
Detroit 100.0 74 6 73.6 1.0 .8 .2 16.8 7.7 49.35 41.66 41.66 
Pittsburgh 100.0 78.2 77.5 .7 .4 .7 14.1 6.7 62.19 45.03 26.71 
San Francisco 100 0 66.3 64.7 1.6 .3 2.0 25.9 5.4 51.33 51.33 51.33 

23.20 St. Louis 100 0 82.5 68 1 14.4 .5 1.1 6.5 9.4 37.43 35.34 
51.33 
23.20 

Cleveland 100.0 60.1 69.7 .4 .5 .5 30 8 8.1 43.78 36.21 22.29 
Baltimore 100.0 71.5 66.8 4.7 .2 3.3 19.9 5.2 43.09 40.14 40.14 
Minneapolis 100.0 66.6 64.1 2 5 .5 1.9 20.9 10.2 49.86 38.53 38.53 
Washington, D . C 100.0 78 1 44 5 33.6 .8 1.0 15.7 4.3 35.71 35.71 35.71 
Buffalo 100.0 67.6 66.7 .9 .2 .1 25.5 6.5 64.63 48 95 48.95 
Milwaukee 100.0 68.3 66.4 1.9 .3 1.7 21.8 8.1 56.34 37 57 

32.83 
35.41 

Cincinnati 100.0 50.9 50.2 .7 .7 3.4 30.0 15.1 38.67 
37 57 
32.83 19.08 

Providence 100.0 77.0 74.2 2.8 .2 3.2 13 9 5.7 51.42 51.42 51 42 
Kansas City, Missouri 100.0 88.6 76.8 11.8 .6 .8 5 6 4.4 51.50 40.28 21 65 
Scran ton 100 0 84.4 81.8 2.6 .6 .4 10 7 3.9 36.73 30.68 14 32 
New Orleans 100 0 80 0 60 1 19 9 .4 1.7 10.2 7.7 35.39 29.65 18.23 

Total (Weighted Average)!" 100.0 70.5 64.1 6.4 .5 2.1 20.4 6.6 c c 

Per Capita Property 
Tax Levies in 1940 

" Detail may not add to total because of rounding component percentages. 
>> Weighted average of all cities hanng populations in excess of 100,000 
° N e data available 
Source: "Financial Statistics of cities: 1939," Bureau of the Census, Table 4. 

Wartime," Bureau of the Census, Table 4. 
"City Finances: 1944, City Property Taxes in 

In most States the cities receive a smaller 
percentage of their total revenue from State 
and Federal aid than any other governmental 
unit except special districts. In 1942, for ex
ample, the counties received approximately 
one-third of their total revenue from such aids, 
school districts nearly 36 percent, and town
ships and towns about 20 percent, while the 
cities received only 16 percent of their revenue 
from these sources (S). 

Only townships and rm'al towns received as 
much of their total revenue from local tax 
sources as did the cities. But there the com-

cities themselves, but in the case of the town
ships and towns the more important mileage 
located within their boundaries is almost uni
versally supported by the State, while a part 
or in some cases all of the remainder is sup
ported directly by the counties. 

According to the Census of Governments, 
there was outstanding in 1942 a gi-oss total of 
approximately 19 billion dollars in state, 
county, and local debt. Of this amount 3.3 
billion dollars was debt of the state; 2.0 billion, 
debt of the counties; 8.1 billion, debt of cities 
having population in excess of 25,000; 1.1 
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billion, debt of other incorporated places; 0.3 
billion, debt of townships and towns; 1.9 bil-
fion, school district debt; and 2.4 billion dollars 
was debt owed by other special districts. Ap
proximately 10 percent of the total debt was 
covered by sinking fund and other offsets, the 
states having about 15 percent of their debt 
covered by such offsets and the cities about 13 
percent. Offsets to outstanding debt of the 
other units ranged from 1.7 percent in the case 
of special districts to 7.6 percent in the case of 
the counties (4). I t is important to note that 
ahnost exactly half of the entire debt out
standing was local debt of the incorporated 
places. To this should be added a propor
tional share of the overlying state, county, 
special distiict, and school district debts, to 
obtain the total liability of residents of these 
places for state and local debt. 

I n the Census of Governments report per 
capita local debt figures are given for the 
country as a whole and for the individual 
states but not for any unit below the state 
level. The per capita gross local debt out
standing for the entu'e United States in 1942 
was $119.46 (5). Data compiled by the Cen
sus Bureau for individual cities for 1939 mdi-
cate that in that year the average per capita 
gross local debt of all cities having populations 
of 100,000 or more was $137.74 (6). The aver
age for cities having populations of 500,000 
and over was $158.87, while for those having 
populations between 300,000 and 500,000 the 
average was $136.30, and for places having 
populations of 100,000 to 300,000 the average 
was $98.87. 

The urban debt load can be even more 
clearly demonstrated by citing a few examples. 
The data for 1939 indicate that at that time 
the gross per capita local public debt of the 
citizens of Philadelphia was $211.61; while 
that of the citizens of Pittsburgh was $222.66 
{6). In 1942 the gi-oss per capita local debt of 
all the citizens of Pennsylvania was only 
$123.76. This, of course, included the local 
debt of the cities of Philadelphia and Pitts
burgh. The gross per capita debt in the city 
of Detroit in 1939 was $180.73 while in 1944 
the gross per capita local debt for the entire 
State of Michigan was only $109.94. 

Increasing Costs and Demands—Current popu
lation trends seem to indicate that the e.Kisting 
central cities of all our larger metropolitan 

districts will eventually begin to lose popu
lations in spite of increases for the entire met
ropolitan areas. Decreases have already been 
recorded for Boston, Philadelphia, St. Louis, 
and Cleveland, and for Manhattan Borough 
which is the heart of the city of New York. 
It, therefore, becomes logical to ask: Ai-e 
these decreases likely to be accompanied by 
decreases in the costs of government of those 
cities? The answer is almost certainly, no; in 
fact, it is the opposite which experience indi
cates is most likely to occur. The main reason 
for this is that the costs of highways, police and 
fire protection, and many other major city 
services, do not decrease when resident popu
lations move out and areas formerly occupied 
by them are turned over to commercial or in
dustrial occupancy. Furthermore, new resi
dential developments within the city Umits 
which will eventually probably take up all of 
the inhabitable land lying within them will add 
a new increment of cost to the city's govern
mental operations. 

Increases in the total populations of metro
politan areas will naturally cause increased 
demands throughout the areas for the faciU-
ties and services furnished by government. 
Even though it may not continue to increase 
in population, the central city of each such 
ai-ea will be subjected to some of the demands 
of this additional population load. The in
creases will not be felt to the same extent by 
all governmental functions, however. The 
"general government" function is not likely to 
be affected nearly as much as are functions 
such as pubfic safety, sanitation, health and 
hospitals, pubUc welfare, and highways. For 
these reasons and others, some of which are 
listed below, the dollar costs of government in 
American cities are likely to continue to follow 
the increasing trend which has been typical of 
the dollar costs of government generally in the 
United States from the very beginning. 

Increases in price and wage levels will cause 
the apparent costs of government to rise. 
Comparisons of the actual burdens of financing 
government, and of the effort required of the 
individual taxjmyer to bear them, can be made 
for a series of years only after dollai' amounts 
of expenditures for those years have been ad
justed for changes in the prices charged for the 
goods and services that the ta.xpayer must buy. 
However, it is the actual dollar volumes that 
are most commonly compared. 
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Changes in the composition of populations 
will also have a direct bearing upon the 
demand for certain governmental services. 
Thus, a declining birth rate might entirely off
set the effects of over-all population increases 
insofar as the demand for elementary school 
facilities is concerned. 

Advances in science and technology tend to 
make life more effective, pleasant, and com
fortable, but they also frequently add to the 
burden that governmental units, especially 
cities, must bear. Similarly, rising living 
standards bring increased demands that gov
ernments provide increased facilities and 
services. Thus, increases in the density of 
automobile ownership and in the amount of 
vehicle use will be reflected in demands for 
better and wider streets, added parking fa
cilities, and more traffic control and policing. 
Also, larger incomes usually generate a de
mand for better housing and thereby encour
age construction of more dweUings, especially 
garden-type multiple family units and de
tached houses. Such developments require 
the construction and maintenance of ad
ditional streets, lights, water mains, and 
sewers, as well as requiring extra fire, police, 
and garbage- and trash-collection services. 
These added expenditure requirements are 
usually not matched by equivalent declines in 
local governmental expenditures in areas de
populated by the movement of families to the 
new areas. 

As cities grow larger and older they tend to 
be more and more affected by the disease 
known as urban blight. It affects all types of 
areas, commercial and industrial as well as 
residential. Blighted areas are not neces
sarily slum areas but every blighted area is a 
potential slum and thereby a threat to the 
well-being of the entire community. In order 
to protect themselves cities cannot afford not 
to take remedial action regardless of the cost. 

As civilization becomes increasingly complex 
the security of the average individual and, 
consequently, his inherent ability to be inde
pendent and meet unforseen emergencies, de-
cfine. Therefore, when misfortune comes, 
particularly economic depression, he is much 
less able to take care of himself and his family 
than was the case when the standard of living 
was lower but individual independence was 
greater. The result has been a necessary 
broadening program of public welfare, espe

cially in the fields of health conservation, hos
pital services, general relief, continuing aids to 
the aged and handicapped, and pensioning of 
public employees. 

A visit to any large American city will 
quickly yield many evidences of the deferred 
maintenance of public facilities, especially 
streets and buildings. Maintenance is ex
tremely difficult to dramatize, and when gov
ernmental budgets are being cut to keep the 
tax rate down or for some other reason it is 
usually the maintenance items that receive the 
bulk of the cuts. This is unfortunate because 
inadequate maintenance of a facility will only 
result in more rapid deterioration than should 
be the case, thereby hastening the day when 
the cost of reconstruction will become neces
sary. 

Each new facifity added to a city's capital 
investment increases its maintenance obli
gation. These additional requirements 
coupled with the clearly demonstrated need to 
spend more on maintaining existing properties 
are going to increase the operating costs of the 
city. However, such increases are actually 
sound economy which will be subsequently re
flected in decreased costs for reconstruction. 

In addition, there are numerous other 
factors that may operate to increase the cost 
of government. For axample, the public fre
quently demands that government assume the 
responsibiUty for providing services that ordi
narily would be provided by private capital. 
Also, the public often requires that city gov
ernments furnish or subsidize cultural and re
lated activities beyond the scope of those in 
which they would normally engage as part of 
their educational and recreational activities. 
Finally, that intangible quality known as civic 
pride is sometimes responsible to a large degree 
for certain types of city expenditures, and de
mands for additional expenditures of this type 
are frequently made. 

M A G N I T U D E O F T H E P R O B L E M 

Although the complete information neces
sary to indicate the magnitude of the require
ments for additional funds now facing the 
Nation's larger cities is not available, data, 
mainly on contemplated capital outlays, for 
a few cities will serve to indicate something of 
the magnitude of the problem faced by the 
major cities. 

The Philadelphia City Planning Commis-
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sion in 1945 recommended a program of public 
improvement to be carried out during the 
period from 1946 through 1951 (7). The esti
mated cost of all the projects considered as 
desirable was approximately 444 million dol
lars of which highway projects totaled 113 
million. Projects scheduled for the recom
mended program to be carried out in the stated 
period totaled 256 million dollars, of which 
highway projects amounted 87 miUion. 

A capital improvement program for the city 
of Cleveland to cover the 1946-1951 period 
was adopted by the City Planning Commis
sion on June 22, 1945 {8). 

The total cost of the projects involved was 
estimated at 68 million dollars of which public 
utifity projects totaled 17 milUon and street 
projects 12 million. A report by the Capital 
Budget Programming Committee of the city 
of New Haven, Connecticut, submitted in 
September 1946 (S), outhned a program of 
pubUc improvement for the period 1947 
through 1952 which would involve a total ex
penditure of approximately 12.5 million dol
lars, an estimated 1.3 milUon of which would 
represent highway projects. I t was the opin
ion of the committee that an approximately 
equal additional sum would have to be spent 
subsequently to meet the capital needs of the 
city which were estimated at about 25 mil
lion, of which approximately 2.4 million dol
lars represented highway needs. 

The Indianapolis postwar planning com
mittee recently proposed a 25 million-dollar 
program of city improvement {10), of which 
it was estimated that 5.5 million would be re
quired for railroad gi-ade separations, thor
oughfares, and off-street parking. The report 
included a financial plan based on the com
pletion of the program within a period of seven 
years. According to the committee's program 
the improvements would be financed partly 
from current revenues, partly from Federal 
aid, and partly from borrowings. 

The capital improvement program for the 
City of Baltimore, Maryland, proposed by the 
Commission on City Plan in April 1947 (11), 
called for capital expenditures over a three-
year period totaling 56.2 million dollars, 12 
million of which would be made for highway 
projects, and 1 million for off-street parking 
faciUties. 

In connection with the studies conducted by 
the Joint Fact-Finding Committee on High

ways, Streets, and Bridges of the California 
legislature {12), the State Highway Depart
ment and the cities were asked to estimate the 
anticipated cost of needed construction, re
construction, maintenance, and operation. 
The results, with adjustments for anticipated 
changes in price levels, indicated that the ex
penditure of about 792 million dollars for the 
construction of streets in incorporated places 
having populations of 2,500 or more would be 
required to provide an adequate urban high
way system. I t was estimated that an ad
ditional 236.8 million dollars would be required 
for maintenance and administration from 1946 
through 1959. Maintenance costs, which 
were averaging 10.9 million dollars for the 
current biennium, were e.xpected to increase 
gradually to a level of 15 million by 1959 and 
administrative costs, currently at approxi
mately 3.25 million per year, were e.xpected to 
increase to 3.95 million by 1959. 

It may be argued that most of the proposed 
programs such as those just described are 
largely in the idea stage, and that when the 
grandiose dreams and wishful thinking of the 
planners are reduced to a level of practicality 
the needs will not loom nearly as large. That 
may be partially true, but when consideration 
is given to the amount of municipal public 
works that has already been brought to the 
design stage these programs do not seem so 
fantastic. A report by the Bureau of Com
munity Facilities of the Federal Works Agency 
{IS) indicates that at the close of 1946, 998 
local governmental units (cities, villages, 
towns, and townships) out of a total of 1,338 
such units having populations in excess of 
10,000 inhabitants reported having plans in 
preparation, completed, or approved for proj
ects that were expected to cost more than 5.6 
billion dollars. 

The anticipated expenditures just discussed 
represent for the most part an increment of 
expenditures in addition to those that have 
been made in the past. I t cannot be argued 
that the expenditures required for capital out
lays to bring the physical plants of the cities 
up to where they should be are one-time ex
penditures that will not need to be duplicated. 
I t is true that it may not be necessary to main
tain the same high level of expenditures in all 
future years, but on the other hand we do not 
build for eternity and these facilities must all 
be replaced in due time. Furthermore, if the 
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metropolitan areas continue to grow, even at 
a greatly reduced rate, and other demands for 
additional expenditures continue for the rea
sons previously outlined, it is to be anticipated 
that the need for further expenditures not in
cluded in these programs will continue. Thus, 
it is evident that more money and lots of it is 
going to have to be spent in American cities 
in years to come. Some will be spent by the 
Federal government and some by the States, 
but most of it must be raised and spent by the 
cities themselves. The question then arises: 
Where are they going to get the needed funds? 

B A I / F I M O B E : A P R O B L E M A N D SOME 

P O S S I B L E S O L U T I O N S 

If for no other reason than because of the 
provisions of the Federal Aid Highway Act of 
1944, the Public Roads Administration has a 
legitimate interest in the financial problems of 
the cities and in finding possible solutions for 
them. Consequently, the agency has co
operated with the city of Baltimore in a study 
of its financial situation which involves the 
consideration of possible additional sources of 
revenue for the city. Although the final re
port on the study has not yet been completed, 
the city has utilized some of the results in 
formulating its plans for establishing its reve
nue structure for 1948 and future years. 

The Present Situation—In some respects the 
Baltimore metropolitan area is typical of the 
larger metropofitan areas of the United States, 
while in others it is not. The metropolitan 
district as defined by the Census Bureau 
ranked eleventh in 1940 among metropofitan 
areas in total population. In percentage of 
the total population of the metropohtan dis
trict living outside the central city Baltimore 
tied with the Kansas City (Missouri-Kansas) 
metropofitan area in ranking seventeenth, 
since only 17.9 percent of the total population 
of each metropofitan district fived outside the 
central city. 

With respect to the number of governmental 
units found in the metropolitan distiict Balti
more in 1940 tied with Cleveland for 18th 
place, since both metropolitan areas contained 
a total of 15 units each other than school 
districts. Baltimore's status as an independ
ent city, with no overlying county government 
to interpose between it and the State to levy 
taxes or to set up competing administrative 

agencies, allows a freedom of action and free
dom from competition for authority and reve
nue that most of the larger cities do not enjoy. 

Baltimore is in a favorable position today as 
compared to other large cities because of the 
careful and conservative management of its 
finances that has been characteristic over 
many decades of its history. The chief defect 
of this poUcy appears to have been a penurious 
attitude toward the maintenance of the fa-
cifities owned by the city, and to some extent 
toward the services that should be rendered to 
its citizens. 

The city is fortunate in having a relatively 
low per capita tax rate that is to be still further 
reduced this year. I t is also fortunate in that 
it received a greater total percentage of its 
total income from State and Federal aids than 
almost any other city of its size. 

On the other hand, there are some unfavor
able elemqnts in the present Baltimore picture. 
The per capita debt of the city is high, higher 
even after the deduction of reserves than is 
the corresponding debt of any other city of 
the United States having a population between 
500,000 and 1,000,000. This does not mean 
that the city has borrowed or spent its money 
unwisely, on the contrary its credit rating is 
of the best. I t does mean, however, that now 
when a huge program of outlays is needed the 
city is not m. a position greatly to increase its 
outstanding debt. 

Furthermore, many of the older facilities 
of the city, particularly streets and buildings, 
are going to need reconstruction in the near 
future, while additional facilities must be 
built. City officials have already warned the 
citizens that beginning in 1948 anticipated dis
bursements are going to exceed anticipated 
revenues by a considerable amount annually, 
probably by at least 10 percent of the total 
disbursements. 

Estimate of Financial Requirements—In at
tempting to estimate the future financial re
quirements of the city it was first necessary to 
estimate what the disbursements may be ex
pected to be. With the information at hand 
it was not considered desirable to attempt to 
estimate the disbursements beyond 1950. The 
result was the estimated total disbursements 
of the city from general and enterprise funds 
for all purposes in the years from 1946 through 
1950, which are presented in Table 4. 
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The information presented for 1946 was 
based upon the Comptroller's report for that 
year, while the data shown for 1947 are based 
in general upon the appropriations. Dis
bursements reported in the table are net to the 
extent that trust fund transactions are omitted 
as also are interfund transfers and payment of 
debt from accumulated sinking funds. They 
are gross, however, to the extent that pay
ments into sinking funds to build up balances 
for future debt requirements are included in 
addition to payment into those funds for im
mediate debt retirement. Payments from 
funds already on hand for the financing of capi
tal outlays are not deducted from the esti
mated disbursements for those purposes. Dis
bursements for both regular governmental 
purposes and enterprises are included in the 
total but are also shown separately. 

The estimated requirements for adminis
tration, operation, and maintenance rise 
steadily from a total of 53.9 million dollars in 
1946 to 83.1 million in 1950. In making these 
estimates recognition was given to expected 
increases in price levels, added requirements 
because of new construction, and the effects of 
expected salai-y increases for policemen and 
firemen. 

The estimated requirements for debt service 
decline steadily from 12.6 in 1946 to 10.7 mil
lion dollars in 1949, but rise again to 12.4 mil-
Uon in 1950. The requirements for ser\ncing 
debt outstanding on June 30, 1947 could be 
calculated accurately, and estimates of the re
quirements of issues to be made after that date 
were included to arrive at the totals shown. 

The estimated capital outlay for 1946 of 4.2 
million dollars was obtained from the Comp
troller's report for that year. I t was esti
mated that a high rate of expenditm'e of about 
27 million dollars a year would be reached in 
both 1948 and 1949, but that the capital out
lay expenditures would decline to approxi
mately 17 miUion in 1950. The estimates for 
1948 and 1949 were based primarily upon the 
recommended construction program for two 
years outlined in Table X I of the report on the 
Capital Improvement Program for Baltimore. 
The recommended 60 million-dollar program 
was reduced to compensate for the bond issues 
turned down by the electorate in the 1947 
election. The remainder of 52.6 million was 
supplemented by 1.4 million to account for 
miscellaneous outlays to be made in addition 

to the program recommended by the Com
mission on City Plan. Since no further in
formation was available on which to estimate 
the rate of expenditure on this program, it was 
assumed that the entire program would be 
completed by the end of 1949, with the work 
being put in the prehminary stages during 1947 
and 25 million dollars expended during 1948 
and the same amount during 1949. The esti
mate of 17 miUion dollars of capital outlays 
during 1950 is based on the assumption that 
projects partially completed under the two-
year capital improvement program would be 
continued, but that little additional construc
tion work would be undertaken. Although 
no data of any kind were available to support 
this estimate it was believed reasonable in the 
light of the past record of the city on capital-
expenditures programs. Furthermore, con
sideration was given to the fact that the city 
might seriously endanger its present excellent 
credit rating by issuing more bonds than were 
already contemplated. 

The total disbursements involved represent 
new highs for the city of Baltimore. The 
totals increase from 70.7 million dollars in 1946 
to a high of 121.1 miUion in 1948, and there
after decline to a total of 112.5 million in 1950. 

The totals shown in the disbursements 
table were considered as being totals needed to 
finance the program in each of the five years 
covered. Estimates were then made of the 
revenues to be received from existing local 
sources for each year from 1946 to 1950. 
These estimates are presented in Table 5. Ad 
valorem property taxes were estimated to 
yield approximately 45 million dollars a year 
of an anticipated average total of 60 million 
per year to be obtained from these sources. 

Revenues to be received from other govern
ments (i.e., Federal and State only in this 
instance) were expected to increase from a 
total of about 13.8 million dollars in 1946 to 
24.0 million in 1950. Provision was made for 
the expected increases in aid from shared taxes 
from the State that would accrue in 1947 and 
succeeding years because of the action of the 
regular 1947 session of the State legislature. 

Receipts from bond issues or balances in 
bond funds were expected to vary from about 
2.2 million in 1946 to a high of 25 million in 
1948 and 1949, after which a decline to 15 mil
lion was anticipated for 1950. These esti-
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mates were calculated on the basis of the im
provement program pi eviously described. 

With one exception balances on hand or 
anticipated were omitted from these calcu
lations. An expected revenue surplus of 3.4 
million dollars for 1947 was carried into 1948 
because the expected receipts for the year 
would exceed the Comptroller's original esti
mate by that amount as a result of increased 
State aid to be received. 

Beginning with 1948 the estimated receipts 
from all sources failed to equal the estimated 
requirements by considerable amounts, 11.3 
million dollars in 1948, 12.4 million in 1949, 

out that the present exemptions granted in the 
case of manufacturers' inventories of raw ma
terials and manufactured products, and tools 
and machinery used by them in manufac
turing, offered lucrative sources of possible ad
ditional income from the property tax. 

A study of the business-tax schedules now 
in effect in Baltimore indicated that some ad
ditional revenue should be available from that 
source because of recently enacted provisions 
of the minor-privilege-charge schedules. Also, 
an active campaign to see that expired fran
chises are renewed should produce some favor
able results. 

T A B L E 5 
ESTIMATE OF F U T U R E SOURCES OF FUNDS FOR BALTIMORE 

(Amounts in Millions of Dollars) 

Revenue from Present Sources 

Year 
Total to 
Finance 

Program 

Revenue from Local Sources Revenue Receipts 
from Bonds 
Issued or 
Balances 
m Bond 
Funds 

Ad
ditional 

Year 
Total to 
Finance 

Program Total 
Other 

Ad 
Valorem 
Property 

Taxes 

Other 
taxes and 
Licenses 

1 
Enter- 1 
prise 1 

Re\enues | 
i 

Other 

from 
Other 

Gov ern-
ments 

Receipts 
from Bonds 
Issued or 
Balances 
m Bond 
Funds 

Revenue 
Required 

1941) 
1947 
1948 
1949 
1950 

70.6 
85.8 

121.1 
120 8 
112.5 

70.6 
89.2'' 

109.8 
108.4 
98.4 

54.7 
65 1 
62.4 
59.4 
59 4 

42.7 
44.2 
44 6 
45.0 
45.0 

2.2 
6.7 
2.41' 
2.4 
2.4 

7.9 1 
8.S 1 
9.0 , 
9.0 i 
9 0 1 

1.9 
6.7" 
6.4'' 
3.0 
3.0 

13.8 
19 1 
22 4 
24 0 
24.0 

2.2 
5.0 

25 0 
26.0 
15.0 

(3.4)° 
11 3 
12.4 
14.1 

Total 510.8 476 4 301 0 221.5 15.1 43 4 21.0 103.3 72 2 34 4 

» Includes 1.2 miUion for interest on invcated loan fund balances 
2 0 " for lepairinjt streets from Baltimore Transit Co. 

5 " special assessment revenue for special work 
i> Decrease is due to loss of special taxing authority yielding an estimated $3,300 thousand 
^ Estimated surplus 

Includes the S3 4 million surplus from 1947 

and 14.1 million in 1950. These are the 
amounts which it was estimated that the city 
must raise from sources other than those now 
in use, oi' by increasing the income from 
present sources. 
Study of Reventie Sources—Consideration of 
the local property tax indicated two possi
bilities for obtaining additional revenue from 
this source. Comparison of the total per 
capita levies on property in Baltimore and 
other cities (see Table 3) indicated that the 
Baltimore average was considerably below the 
corresponding average for all cities of 500,000 
to 1,000,000 inhabitants, and that no increase 
in the jjer capita property tax levy in Balti
more by both the State and the city which 
would total less than 20 percent would place 
Baltimore in an unfavorable position as com
pared to most of the other large cities of the 
United States. Furthermore, i t was pointed 

Consideration was given to a number of 
other possible local tax sources, a few of which 
were already in effect in the city, and all of 
which had been tried with some measure of 
satisfaction by other municipalities. Included 
in these were amusement and allied taxes, 
automotive taxes, general and specific con
sumption and sales taxes, income and payroll 
ta.xes, hotel-room taxes, occupancy taxes, fire 
insurance taxes, and taxes upon pari mutuel 
pools. 

Each of the imposts considered was analyzed 
from the standpoint of productivity, inci
dence, regressiveness, dependability, relation
ship to existing State and Federal taxes, diffi
culty of administration, and the experience of 
other cities with imposts of these types. The 
question of legality under Maryland laws was 
not considered because of the assumption that 
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if the need were great enough the laws could 
be amended. 

Al l of the taxes studied are objectionable 
from some standpoint, but most of them have 
favorable attributes that warrant consider
ation by cities badly in need of additional reve
nues. For example, although excise taxes, es
pecially those of a general nature, tend to be 
e.xtremely regressive they are good revenue 
producers and provide one means of reaching 
the so-called "daylight citizens" who come to 
the city to work, shop, or to seek recreation, 
but who do not Uve there. Income and pay
roll ta.\es as now in effect tend to be regressive 
also, although this characteristic can be allevi
ated by the estabUshment of proper exemp
tions and through graduation of rates. These 
taxes are particularly effective in reaching 
those who live in the suburbs but earn their 
hvelihood in the cities. 

Consideration was given to the possibiUties 
of imposing new license and permit cliarges of 
various types, but the outlook for large reve
nues from these sources is not good. Con
sideration was also given to the proposition of 
imposing further service and rental charges of 
various types. Although such charges would 
probably be unpopular, they are used to good 
advantage by a number of cities and have 
possibilities for Baltimore, especially from the 
standpoint of reaching the owners of ta.x-
exempt property and some residents of sub
urban areas who use the faciUties of the city. 

The use of parking meters, which Baltimore 
does not now have, was also considered. Al 
though the installation of parking meters does 
not offer the promise of large revenues, their 
use to defray traffic-police expense and a part 
of the cost of constructing and maintaining 
streets, coupled with their utiUzation in regu
lating the use of available street parking places 
and parking places on municipally owned lots, 
seem to offer possibilities that are worthy of 
consideration. 

The pros and cons of municipal ownership 
and operation of public utilities from the 
standpoint of additional revenues for the city 
were also studied. Baltimore already owns 
its water system, airport, conduit system, and 
harbor facilities. Any proposal for the pur
chase by the city of othei- existing local util
ities, particularly the electricity, gas, and 
transit faciUties, would not be hkely to receive 
much support at this time even though the 

prospects of obtaining large revenues from this 
source appear to be good. 

The likelihood of obtaining additional reve
nue from other governments was also con
sidered. The types of assistance studied were 
grants-in-aid, shared taxes, partial or complete 
assumption by the State or Federal govern
ment of the responsibility for some local func
tions (such as relief to destitute persons), co
operation with the city in the performance of 
certain functions, payments by the State and 
Federal government in lieu of taxes on prop
erty owned by them which is located in the 
city, and State collection of local taxes. 

Although there appears to have been much 
justifiable dissatisfaction in recent years with 
the financial assistance received by Baltimore 
from the State, the action of the regular 1947 
session of the Legislature in increasing local 
participation in several types of State-collected 
revenues, notably imposts upon motor-vehicle 
users, should remedy this condition to some 
extent. The additional amount to be re
ceived because of this action could not be esti
mated at the time the study was made. 

Special consideration was given, however, to 
one additional form of State assistance that 
offers prospects of a good return to Baltimore. 
This is the possibility of adding an increment 
to the present State income tax, the proceeds 
of which would be returned insofar as possible 
to the governmental unit in which the income 
was earned. In spite of the administrative 
diflSculties tliat would be sure to be encoun
tered, the tax offers greater potentialities for 
enforcing a contribution toward the expenses 
of the city from those who earn their living 
there but reside elsewhere than does a similar 
tax imposed by the city. 

Estimates of Income from Various Sources— 
Although no specific source of additional reve
nue was recommended in this study, estimates 
were made of what Baltimore might expect to 
receive from adoption of some of the more 
promising ones. These data are presented in 
Table 6. The estimates of possible income 
were computed by various methods, the most 
logical one being applied in each case. 

I t was calculated that, at a 5-percent rate 
appUed to all admission charges and cabaret 
checks, an admissions tax would yield about 
1 million dollars annually. An annual use tax 
of 5 dollars per vehicle on passenger cars and 
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10 dollars per vehicle on commercial vehicles 
would produce about 900,000 dollars annually 
at 1944 registration levels, while on the same 
registration basis, a 1-cent per gallon tax on 
gasoline sold in Baltimore was calculated to 

The computations indicated that a 1-per
cent tax on earned incomes and payi oUs would 
be most lucrative of all the taxes in the group, 
as i t could be expected to provide additional 
revenues of 10 million dollars annually.' ̂ Next 

T A B L E 6 
ESTIMATES OF ANNUAL INCOME THAT COULD B E D E R I V E D B Y BALTIMORE C I T Y FROM S E L E C T E D 
^ ° SOURCES OF R E V E N U E 

Tax or Impost 

Admissions tax 

Automotive taxes: 
Use tax . 

Motor fuel tax . . 

Business taxes on gross 
receipts 

Consumption and sales: 
Alcoholic beverage 

Tobacco 

General 

Income and payroll 

Property tax on manu
facturers: 

Inventories 

Tools and machinery 

Other: 
Hotel room tax 

Garbage and refuse collec
tion 

Parking meters . 

Sewer rentals 

Base and Rate of 
Annual Tax, License, 

or Other Charge 

Annual 
Income to 
Baltimore 

5 percent of all admission 
charges, cabaret checks, 
etc. 

$5 each passenger and $10 
each commercial vehicle 

1̂  per gallon 

thousands o}\ 
dollars 

900 

1,000 

110 percent of all business | 3,300 
gross receipts'̂  

50̂  per gallon on aU alco- 1,500 
hohc liquor sold 

Same base and rates as 1,700 
present tax 

1 percent on gross receipts | 5,200 
from retail sales, restau
rant cheeks, and rents 

I percent of earned incomes | 10,000 
and payrolls'" 

Current property tax rate | 3,730 
(1947—$2 90) 

Current property tax rate 
(1947—$2.96) 

5 percent of charge for | 275 
transient occupancy 

Residential unit—90̂  per 3,300 
month; commercial unit— 
$1-2 per month 

5̂  per hour (during busi- 218 
ness hours only) 

25 percent of water bills | 1,500 

Basis of Estimation 
Cities Levying Im
posts Used in Com
puting Estimates 

Composite of per capita 
yields to other cities ad
justed to 5 percent rate 

Estimated 1944 Baltimore 
registration 

Estimated 1944 Baltimore 
registration and fuel con
sumption 

Estimated per capita yield 

Present Baltimore tax 
(same base and rate) 

Present Baltimore tax 
(same base and rate) 

Composite of estimated 
per capita yields to other 
cities as adjusted to a 1 

percent rate 
Composite of estimated per 

capita yields to other 
cities as adjusted to a 1 
percent rate 

Valuation given by the 1945 
"Committee on Addi
tional Tax Revenue For 
The City of Baltimore" 

Income to hotels given in 
1940 "Census of Service 
Establishments". 

Composite of estimated per 
capita receipts 

Assumed 3,600 meters at 
national average of re 
ceipts per meter given by 
M F.O.A. ($62 38) 

Based on 1946 water sales 

Seattle, Philadelphia, 
Spokane and Nor̂  
folk 

Seattle 

New Orleans, Los 
Angeles, and Oak
land 

Toledo and Phila
delphia 

New York and 
Providence 

Dallas 

Cleveland, Buffalo, 
Minneapoba and 
St Paul 

Philadelphia, Sac
ramento, and 
Madison 

Same basis as Seattle tax which exempts banking, boxing and ̂ vrest̂ ing, farmers, fraternal societies, fuel, hospitals, hquor 
sales, motor vehicles, public utilities, racing, and real estate sales. . . , . . ^, i_ j • 

b Corporate and unearned incomes excluded as in Philadelpliia tax. Yield could be increased considerably by broadening 
the tax base to include them. Toledq taxes corporation income but not incomes from intangibles Regressiveness of Phil
adelphia and Toledo taxes might be overcome by providing for exemptions and moderately graduated rates. 

produce about one million dollars annually. 
A tax at the rate of 0.1 percent on the gross 
receipts of all businesses was estimated to 
yield 3.3 million dollars annually, while a gen
eral sales tax imposed at a 1-percent rate was 
calculated to yield 5.2 million annually. 

most lucrative would be the imposition of the 
property tax at prevailing rates upon manu
facturers' inventories, tools, and machinery. 
These sources should yield about 6.1 million 
in new revenue per year. 

Of minor importance from a revenue stand-
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point, but nevertheless valuable in exacting 
tribute from nonresidents would be the hotel-
room tax and parking-meter charges. The 
former source was calculated to yield 275,000 
dollars annually, and the latter, based on an 
assumed annual income of about 60 dollars 
from each of 3,500 meters, was estimated to 
provide 218,000 dollars annually. 

TXvo types of service charges were estimated 
to have excellent revenue-producing possi
bilities. Charges for garbage and trash col
lection at rates of 90 cents per month for 
residential units and 1 and 2 dollars per month 
for commercial units should produce about 3.3 
million dollars annually, while sewer rental 
charges at the rate of 25 percent of water bills 
should yield 1.5 million dollars each year. 

I t was pointed out in the report that some 
of the factors to be considered before any new 
type of impost was decided upon would be the 
relation between costs of administration and 
collection to total productivity, the general 
public reaction to the impost, and its effects 
upon various classes of individuals and enter
prises. 

The data developed from this study were 
submitted to the Mayor by the Commission 
on City Plan, and were undoubtedly useful to 
him and other policy-making officials of the 
city in preparing their representations of 
Baltimore's needs to the Governor and mem
bers of the State Legislature. 

Legislative Action on Baltimore's Financial 
Problems—A special session of the Legislature 
was called by the Governor for November 5, 
the principal matter to be considered being 
Baltimore's plea for authority to tap addi
tional sources of revenue. The Legislature 
had already given the City broad authority 
to impose additional taxes for a trial period 
of two years, and this authority was due to 
expire on December 31, 1947. Taxes now 
imposed under this grant of power are the 
utihty, pinball-machine, tobacco, and liquor 
taxes which were expected to produce revenues 
of neai ly 5 million dollars during the 1947 cal
endar year. Legislation which would have ex
tended and broadened these powers was en
acted at the regular 1947 session of the Legis
lature, but was vetoed by the Governor as 
being too broad and endangering the pro
ductiveness of the State's revenue sources. 

During its brief special session the Legis

lature enacted Senate Bill No. 1, the Balti
more revenue authorization bill, which was 
signed by the Governor on November 10. 
This act provides that during the calendar 
years 1948 through 1951 the city may exer
cise, in addition to all other taxing powers 
granted to i t , "the power to tax to the same 
extent as the State has or could exercise said 
power" within the limits of the city, with cer
tain specific exceptions. The prohibitions 
include the taxation of intangibles, motor fuel, 
motor vehicles, incomes, inheritances, estates, 
pari mutuel pools, corporation franchises, re
cording of documents, deposits in saving 
banks, and insurance premiums. No official 
indication has yet been given of what new 
imposts will be levied as a result of the grant
ing of these powers to the city. 

CONCLUSION 

The theme with which this paper began— 
the great need for the modernizing of highway 
transportation facilities in cities—has been 
subordinated to a general discussion of the fi
nancial needs of cities, but i t has not been for
gotten. The highway needs of cities, impor
tant as they are, comprise only one segment 
of their tremendous requirements for phjrsical 
improvements, and i t cannot be expected that 
the needs of this one segment will be fulfilled 
to the disregard of all others. 

The only final solution of the highway prob
lem, then, is one that will provide for taking 
care of all these requirements. The Baltimore 
study and other investigations of a similar 
nature indicate that there are apparently 
several possible means by which cities can, 
with some help from the State and Federal 
governments, obtain the additional revenues 
they will need during at least the next few 
years. But unless other and even more funda
mental innovations are adopted also the relief 
will be only temporary. 

What is needed in addition to some new 
sources of revenue, i t seems, is a complete 
overhauling of present American concepts of 
metropolitan-area government. I t must be 
recognized that the real city of today is not 
the "political" city, circumscribed largely by 
boundaries of legal fiction, but is instead an 
economic organism that includes both the core, 
or central area, and all its satellite commu
nities. Local government, therefore, should 
be organized to function insofar as possible for 
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the whole metropolitan area, not for only one 
segment of it. 

Overlapping and duplication should be elim
inated wherever possible in the interests of 
both efficiency and economy. The extremely 
large number of governmental units that are 
now operating in most metropolitan areas 
should be reduced to the greatest practicable 
extent. 

Two attractive theoretical possibilities for 
solution of the local-government problem in 
metropolitan areas have certain serious prac
tical disadvantages. One, the expansion of 
the boundaries of the present central cities to 
include entire metropolitan areas, would 
certainly meet strenuous objection by the citi
zens of the other governmental units to be 
absorbed, and would tend to enlaige and per
petuate the weaknesses of the existing city 
governments. The other, the creation of an 
entirely new city government for the whole 
area into which all existing local governments 
would be merged, would not possess some of 
the disadvantages of the other plan, but would 
certainly meet strong opposition. Under 
present laws neither arrangement could unify 
a metropolitan area extending across State 
boundaries. 

A more workable solution might, perhaps, be 
found in the creation by States of metropoli
tan-district authorities to which certain powers 
of all governmental imits lying within the 
affected areas would be delegated, which these 
would administer on an area-wide basis, and 
which no other unit in the area would exercise. 

Concomitant with the creation of such an 
authority should go the dissolution of as many 
as possible of the local units, particularly 
special-purpose districts, that had previously 
existed in the area. 

The effect would be to provide central ad
ministration within the area of most local-
government functions while permitting the 
more important local units to retain their po
litical identity. This plan would have an 
added advantage in that, perhaps on the basis 
of precedents already established, and with 
the approval of the Federal Government a met
ropolitan-district authority could be granted 
the power by the States concerned to operate 
throughout a single area e.xtending into two 
or more States. 

There is probably no one solution that will 
work in every case because the conditions in 
every case are different, the background is 
different, and the people are different. There 
are a number of possible avenues toward the 
solution of these metropolitan-area problems. 
One thing is certain, however: The state gov
ernments must immediately take a more real
istic attitude toward their cities and the cities' 
problems. Charters must be liberahzed and 
representation in the state legislatures must be 
increased to give the cities a more nearly pro
portional voice in state affairs. Above all, 
provision must be made in the very near future 
to give the cities broader taxing powers, and 
to permit them to revamp their assessment and 
tax-levying procedures which are now so far 
out-of-date. 
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SYNOPSIS 
Over a period of years many weaknesses have become apparent in the design 

of concrete pavements. Such things as pumping, high joints, faulted joints, 
faulty load transfer devices, corner breaks, and blowups are known to almost 
everyone interested in pavement design. Entirely satisfactory solutions for 
many of these difficulties have not been found. I f a concrete pavement could 
be designed which would eliminate these weaknesses, it would constitute a major 
step forward. 

A careful study suggests the possibility that a continuously reinforced concrete 
pavement having heavier than normal reinforcement and no joints would be 
subject to very few, if any, of the weaknesses now inherent in concrete pavement. 
The available information indicates that longitudinal steel in the amount of 0.5 
percent of the cross-sectional area of the pavement may be sufficient to prevent 
open transverse cracks. Transverse steel, perhaps slightly heavier than normal, 
extending across two lanes of pavement should allow the elimination of the longi
tudinal joint and prevent objectionable longitudinal cracking. Thus, by means 
of steel reinforcement, it may be feasible to eliminate all joints and open cracks 
and the elimination of these, it is believed, would avoid most of the difficulties 
previously mentioned. The cost of such pavement would probably be com
parable with the present designs for heavy duty roads. The exact amount of 
steel required to prevent open cracks, the thickness of the concrete, and the 
service behavior cannot be stated definitely until experimental pavements have 
been constructed and observed. 

About 25 years ago the construction of accentuated. The lack of an adequate load 
concrete pavement on an extensive scale was transfer device has resulted in faulting of the 
begun. During the ensuing period engineers joints causing large impact forces, broken 
have designed and redesigned pavement slabs and a rough riding pavement, 
without obtaining their objective, a perfect The longitudinal joint was introduced to 
pavement design. Expansion and contraction elimmate longitudinal cracking, which it gen-
joints were introduced to prevent blowups erally does, but it also created a pavement 
and tojcontrol cracking. The introduction weakness which results in interior corner 
of transverse joints introduced new problems, breaks and sometimes spalling and disintegra-
Because no water-tight joint has been de- tion due to moisture getting in and saturating 
veloped, high joints and pumping have been the concrete at that point. In fact, all joints 




