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To the Senate and Gén'eral Assembly
' of the State Qf; New Jersey,
Through His Excellency,
Morcan F. LARSON Governor:

Pursuant to the provisions of Chapter 157 of the laws of 1926,
the North Jersey Transit Commission transmits herewith a report of
its activities during the calendar year 1928, together with definite
recommendations for l‘egislative action on the part of your body look-
ing to the creation of a commission with power not simply to study,
negotiate, report and recommend, but to act.

If the recommendations submitted herewith applied to rapid
transit alone, they would be embodied, in compliance with section 4
of the act under whose authority this report is submitted, in the
form of legislative bills. Because, however, of facts which have
forced themselves on the attention of the commission at every step
in its studies of the physical, legal and financial phases of rapid tran-
sit construction, these recommendations cover a much wider field

- than that which the commission has had either the authority or the
financial means to study in detail.” For this reason, while the recom-
mendations with reference to rapid transit are definite, those which
deal with the closely related subjects of water supply, sewerage and
sewage disposal, meadows reclamation, and subdivision control are
necessarily tentative. Because all of these problems are inextricably
‘bound up together in one major problem—that of the proper develop-
ment of the North Jersey area for urban utilization—the definite
recommendations with ‘reference to rapid transit and the tentative
“proposals for the related regional activities are submitted together as
parts of one whole. We cannot urge too strongly that the entire
subject of regional government, including not only those phases which
are stressed herein, but such others as may be closely related, be
referred to a commission with a definite mandate that they draft the
necessary legislation for submission to your body 1n time for action
at the legislative session of 1930.

The definite recommendations submitted in Chapter III of this
teport may be summarized briefly as follows:

(1) A North Jersey Metropolitan District should be created
comprising, if not the entire area now included in the North Jersey
Transit District, then at least so much of that area as is comprised
roughly within the Nev(‘r}]ersey' sector of the Port of New York Dis-
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trict. Needless to say, however, if the latter alternative is adopted,
then boundaries should be so drawn as to follow the boundary lines
between existing units of ‘local government, instead of the straight
lines connecting points of known latltude and longltude which bound
the Port District. ‘

(2) This metropolitan district should be governed by an elec-
tive commission to the end that it may exercise those powers which
the courts of this state have held to be legislative ; the power to issue
bonds, to levy taxes, to. levy special.assessmehts, and to establish,
after due public notice and hearing, special taxing districts and local
improvement districts. Such district commission should also have
the power of eminent domain and subpoena.

(3) To this district, the state should delegate those powers of
a regional nature which it has not hitherto delegated to any munic-
~ ipality, but which it has exercised, if at all, through the creation of
administrative arms of the state government itself. In short, the
powers of local self-government now exercised by the municipalities
within the boundaries of the proposed metropolitan district would
not be reduced in any way by the creation of that district. On the
other hand, greater powers of regional self-government than that dis-
trict itself or any part of it has hitherto exercised, would be con-

ferred on the district as a whole. Hand in hand with the delegation
to the district of the powers hitherto retained by the state would go
.also a more direct fihancial responsibility for its own improvements,

coupled with a plan of financing whose flexibility, adequacy and fair-

ness has already been-amply tested in the hands of the mun1c1paht1es
themselves. ‘ :

(4) Supplementing the general powers brleﬂy outhned above,
certain powers analogous to those which the state has already dele-
gated to municipalities should be conferred on the district commis-
sion. We refer not only to the rights to negotiate both with private
corporations and with other governmental agencies which have already
been conferred on this commission, but also to the power to enter
into eontracts without which the right to negotiate must remain bar-

_ren of major results. At one step these supplemental powers would
pave the way for progress in the solution both of intrastate and inter-
state phases of rapid transit and other problems of a regional char-
acter. With reference to rapid transit alone, for example, this com-

mission, armed simply with the right to negotiate, but without the

" power to contract, has struggled vainly to find the answers to two

major questions. What responsibility will the City of New York
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assume for the construction and financing of the interstate section of
the proposed comprehensive rapid transit system? To what com-
pensation will the existing privately owned railways be entitled for
the use of trackage rights along certain of ‘their rights of way, and
what contributions should the railways make toward the actual costs
of the structures necessary for the handling of rapid transit? Until
these questions can 'be answered definitely in contracts reduced to
dollars and cents, the plan for a comprehensive system of regional
" rapid transit must remain in the realm of speculation. While the
work of this commission is an essential preliminary to the actual
realization, no amount of negotiation can achieve a transit system
unless it is supported by the power to contract, and buttressed by the
power to finance.
So much for the deﬁmte recommendations outlined 'in Chapter
III of this report. |

Growihg Emphasis on Regional Nature of Other Problems

A brief summary of the history of -this commission and of the
general developments: in public opinion, in legislation and in accom-
plishment which have occurred during the same period, will be help-
ful in bringing into clear relief the factors Whlch have contributed to
the formulation of these proposals.

The original Transit Commission was estabhshed by Chapter
104 of the laws of 1922. The immediate cause of its foundation
was a gathering of representatives of municipalities at Paterson,
New Jersey, some months before, to discuss the problem of com-
muter traffic and to consider means for the improvement of service‘v'
between New York City and communities of northern New Jersey.
A committee formed as a result of this meeting first waited upon the
Port of New York Authority, at that time less than a year old, in an
effort to enlist that body in a study and solution of the vexing prob-
lem. The Port Authority was unwilling to enter the field of passen-
ger transit, feeling that its energies would for some time to come
be fully occupied with the freight problem under the comprehensive
plan. Failing in this effort, the committee applied to the Legislature
of the State of New Jersey and the act above referred to was passed
on the last day of the session of 1922, The preamble of the act,
incidentally, recited the fact that the comprehensive plan of the Port
Authority did not relate to passenger transit.

At that time the regional nature of many problems of the metro-
politan district was not widely recognized. After years of effort, the
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first major public improvement of a regional nature to be undertaken
in the counties of northern New Jersey—the Passaic Valley Sewer—
was still uncompleted. The Port of New York Authority, as has
been pointed out, had just been created, but its position in public
opinion was still clouded by a deep suspicion of this so-called “super
government”. The North Jersey District Water Supply Commis-
sion had signed a contract with the City of Newark alone, of the
eight municipalities which have since entered into contractual rela-
tions with it. The Committee on Regional Plan of New York and
Its Environs had only recently embarked on its frultful work. After
some sixteen years of preliminary study the Interstate Bridge and
Tunnel Commission had just been clothed with power to act.

In the interim, the Passaic Valley outfall sewer has been placed
in operation, and the demands on it are already overtaxing its capacity.
The Holland Vehicular Tunnels have been opened to a volume of
traffic in excess of all estimates, and the State of New Jersey and
* the City of New York have expended, and are expending, millions

in the avenues of approach to them. The Port of New York Author-
ity has completed and placed in operation two vehicular bridges con-
necting the two states.and is pushing the work on two more. Its
position as an effective agency of interstate cooperation has been
definitely established in the public mind, and its securities are in
demand by investors. The reservoirs and aqueducts of the North
Jersey District Water Supply Commission are well on the way
toward completion, and for a time the fear of water shortage has
been definitely pushed into the background for the municipalities it
is designed to serve. The labors of the Committee on Regional Plan
have emphasized the regional nature of many problems and the need
" for comprehensive planning, and have laid firm foundations in public
opinion on both sides of the Hudson River for bodies with regional -
powers. Not least among the direct results of the labors of that
unofficial body, when considered from the standpoint of rapid transit
in North Jersey, is the development of a planning commission for New
York City, which is at this time in process of creation. For the
first time, in the great city across the river, it seems probable that
- there will be a single body charged with the duty of comprehensive
planning with which North Jersey can negotlate with reference to
problems of an interstate nature.

' The Previous Studies of This Commission -
‘During the period in which this process of evolution has gone
on in the fields of public opinion, legislation, finance and accomplish-
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ment, the North ]ersey Transit Commission has been actively engaged
at the task assigned to it—that of studying the legal financial and
engineering aspects of a plan for rapid transit between the commu-
nities in the nine counties included in the North Jersey Transit Dis-
trict, as well as between such communities and the City of New
York. That task, in the extent of the area affected, in the magnitude
of the expenditures requlred and in the complexity of the legal and
financial problems both of an intrastate and an interstate character,
is second to none. ’

Within the narrow limits imposed on its activities by the small
amounts- appropriated- to it in the early years of its existence, the
commission applied itself to delimiting in broad outline the scope
of the problem. As the amounts available for the prosecution of the
studies increased, more detailed studies were undertaken. The first
of this latter series was the census of commuters which was under-
taken in 1924 with the cooperation of the railways. The results of
that study disclosed new facts of overwhelming importance to transit
engineers and city planners throughout the entire region bordering on
the waters of New York harbor. The methods developed at that
time have since been adopted by the Suburban Transit Engineering
Board for use in its; analysis of the problems of suburban rapid
transit in the New York region as a whole.

The next step in the investigations of the commission involved
the development of tentative plans for a system of interstate and
intrastate rapid transit designed to meet the definite need whose
existence the traffic census had for the first time established on a firm
basis of observed facts. This physical plan and the accompanying
cost estimates brought into clear relief the magnitude of the financial
problems involved and the scope and complexity of the legal ques-
tions created. As the logical next step in'its investigation of the
problem as a whole, the commission then concentrated its attention
on these phases. .

Subsequent to the submission of the reports embodying the
results of these studles, the commision has applied itself to an analysis
of the more excluswely intrastate units of the original comprehensive
plan. The first fruits of these studies—estimates of costs of con-
struction, of costs of operation, and of potential passenger traffic
on a number of alternative routes between Newark and Paterson—
are submitted in Chapter I of this report.

In short, the commission has hitherto endeavored to present in
some detail the results of its investigation of specific phases of the

b * 5.
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intricate problem assigned to it for solution. Such conclusions as
were drawn were submitted in tentative form for discussion and
criticism, rather than as recommendations for immediate action. In
a sense, the general tenor of those successive reports may be para-
phrased as follows: Here are the facts disclosed by our study of
one phase of the problem. They would seem to lead quite logically to
this conclusion. There are other phases, however, which we have not
yet explored. What their bearing may be on the final conclusions,
we are unable to predict. Pending our further studies along those
lines, we lay before you, and the people of the state whom you repre-
sent, the results of our work, in the hopes that it may be submitted
to full and searching criticism. :

Growth of Public Interest in Rapid Transit Problems

For a time, that criticism was not forthcoming from any quar-
ter in the volume which, in our judgment, the importance of the
problem warranted. More recently, botli favorable and unfavorable
criticism has been directed at our work. This fact has been a source of
gratification to the members of your commission, because it indicates
that the subject of rapid transit is beginning to attract the attention
which its importance warrants. , -

~ The criticisms themselves may be classified roughly into three
major categories. First, certain individuals who have . failed to view
the problem with a proper sense of proportion, have been disturbed
not only by the magnitude of the estimated sums required for the
', construction of a comprehensive system of interstate and intrastate
transit, but even by the size of the appropriations which your body
has deemed it wise to make from yéar to year for the purpose of con-
ducting the preliminary studies.! Opinions like these are not un-
natural to honest minds confronted for the first time by a scheme
of this magnitude but the public interest requlres that such objections
be frankly dealt with. .

Therefore, we present in Chapter II of thls report certain facts
and figures concerning the amounts which have recently been, or are
at present in the course of being, expended within the boundaries of
the North Jersey Transit District for regional improvements of other
types. They indicate clearly that North Jersey is no longer a loose
aggregation of urban, suburban and rural units, but that it has attained
the stature of a metropolitan area of the first magnitude.

1 A complete summary of the amounts appropriated to this commission, and of the
expendltures incurred thereunder, is présented in an appendix to this report.
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Next, other individuals whose interests would have been pro-
moted by the immediate construction of certain sections of the sug-
gested compr‘ehensixjfe system have been grievously disappointed
because this body has not hitherto provided the desired facilities.
With certain allowances, we can understand this attitude, and with
certain qualifications; we can even sympathize with it. We are com-

pelled to add, however, that if the critics of this type will analyze
carefully the limited scope of the powers conferred on this body by
the enabling legislation, and will take pains to study the results of
our previously published analysis of the legal and financial aspects of
the general problem, they will know why immediate action by this or
any other body, other than a private corporation, is quité impossible in
the present state of our laws, and why, furthermore, action by a pri-
vate corporation, while not outside the realms of possibility, is quite
improbable. “We believe that they will best serve their own interests
by assisting in the formation of a regional body of the type proposed
herein with power to'act.?

Finally there has been the constructive criticism directed both
at the soundness of our judgment as to the relative importance of the
specific phases of the problem which we have selected for study,
and at the tentative conclusions we have based on those studies. We
have been deeply gra‘éeful for criticism of this character, and we hope
that its influence is apparent in the recommendations made herein.
We hope, furthermore, that it may be directed in a most searching
manner at these recommendations themselves, to-the end that an
effective agency may be created for the onerous and complicated
diities which must devolve on it. ‘ ‘

The recommendations outlined in this preliminary summary,
together with our reasons for submitting them, are presented in some
detail in the chapters’ which follow.

Ca he texts of the enablviﬂg acts and joint resolutions under which this commission has
operated will be found in the appendix to this report.
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CHAPTER T
INTERSTATE AND INTRASTATE TRANSIT

Interstate Transit

This commission outlined in its 1926 report a proposed inter-
state system with full connections through Manhattan. - These
studies have been made available to the Suburban Transit Engineer-
ing Board; and until the work in their hands of coordinating the
views of the diverse localities and interests affected shall have been
completed the commission has nothing further to report as to this
phase of its work. :

The commission, however, has been charged with the duty of
recommending such form of interstate treaty or compact as would
most effectively tend to the carrying out of the rapid transit plan.
Since the establishment of the commission, the Port of New York
Authority has, by action of the two states creating it, completed two
interstate bridges and has two others now actively under way. The
success of these undertakings has been such as to demonstrate that
in the Port of New York Authority there is in existence an efficient
bi-state agency for the construction of great public works.

Moreover, the existing compact between the states, if broadly
construed, is drawn so as to include passenger transit facilities within
the scope of the work of the Port of New York Authority. With
such an agency existing, it is, in the opinion of this commission, inad-
visable to consider the establishment of another interstate agency, and
it would, therefore, recornmend, in accordance with the leglslatxve
mandate, that at such time as the interstate rapid transit plan shall
have been agreed upon by the two states the execution of it be
entrusted to the -Port of New York Authority under enabhng
legislation.

Intrastate Transit—Newark-Paterson Line and Extensions

Turning to the subject of intrastate transit, it will be well briefly-
to note the factors which have demanded the commission’s consid-
eration in arriving at the concrete recommendations appearing in the
concluding portion of this chapter, to wit, the early construction of .
a short interval service line between Newark and Paterson.

Whether regarded from the standpoint of population, area,
wealth, number and variety of its industrial plants, the City of
Newark is today the natural focus about which North Jersey devel-
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opment must center. Second only to New York City in population
and in industrial and financial standing, it has already become in itself
‘a center of substantial attractive force and in bringing to itself resi-
dents from surrounding territory has shown on a smaller scale and
independently of its larger neighbor that drawing power which has
so long been characteristic of Manhattan Island. To increase that
tendency by coordinating the development of adjacent territory with
that of Newark would seem to be the first step toward the creation
of a regional autonomy which would make of North Jersey an eco-
nomic aggregation capable of vying on terms of comparative equality
with the New York sectors of the metropolitan region.

Two objections to this assumption may be met with: first, that
by such/centralization a repetition of the difficulties from which New
York City is now suffering will be brought about—so that the ten-
dency toward decentralization, now so generally advocated, will be
checked ; and, secbndj that the adoption of Newark as the focal center
will tend to its aggrandizement, to the detriment of the surrounding
areas. « ! ‘ '

It is a truism that decentralization is brought about by setting
up new centers of attraction. As to the first of these objections,
then, it must be borne in mind that the establishment of a center like .
Newark as a focus of cohesion is in itself a step toward decentraliza-
tion as opposed to the drawing power of New York. It seems
obvious that the long established trends toward New York coupled
with the community jealousies (the natural outgrowth of the lack of
interdependence hitherto among New Jersey municipalities) will tend
surely to check over-centralization, and that a balance between old
and new centers will ultimately be reached. .

Again it must be remembered that the area thus primarily affected
is only that to the west of the Hackensack River, for the tendency of
the communities on the Palisades Ridge is definitely towards Man-
hattan, so much so indeed that the commission has felt that pending
the solution of the Hackensack Meadows problem, this section will
probably find the ansWer to its transit needs in the development of
- the interstate system now in the hands of the Suburban Board. The
frequent and convenient ferry service, supplementing trolleys and
other local facilities, has established to a far greater degree than else-
where the travel trend toward New York and made the necessity for
intercommunication between the towns themselves less pressing.
Moreover, the existence of a traffic artery like the Hudson County
Boulevard has made possible the development of ‘a bus system largely
; 9



free from the traffic delays so frequently encountered in this type of
transit. It is true, however, that the growing congestion of the
boulevard tends.to decrease the efficiency of this system, and that
increasing patronage of the Hudson and Manhattan line at Journal
Square has brought about a rush hour condition at that point which
has been relieved, but not cured, by provision for loading and
unloading buses outside the usual traffic lanes made possible by the
Journal Square improvement. But the great proportion of this rush
hour traffic is bound either to.or from New York and the establish-
ment of an interstate system will almost automatically bring about
a solution. Until this interstate facility is available, it may reason-
ably be doubted whether the creation of a purely New Jersey system
on this axis, obviously an ultimate necessity, would have any result
other than to increase the already intolerable congestion at certain
hours on the tube trains. ‘ o

While the Pennsylvania electric service to Park Place from
Journal Square affords short interval service from the Palisade sec-
tion to Newark and in that respect puts those portions of Hudson
County served by that facility into easy contact with Newark, there
has been only a slow and sound growth in the Newark traffic trend,
- and everything points to the probability that the pull of New York
and the rivalries of New Jersey communities will healthfully retard
any tendency to over-centralization from a transit system focused
initially on Newark. ' ,

Let us now consider the second objection: the possibly injuri-
~ous ‘effect of an intercity transit system upon the larger communities
thus brought into closer touch with the new center. The fears of
merchants, that the easier availability of the larger city will be detri-
mental to them, are natural, but do not stand up under analysis, nor
under the test of the experience of other places. Trade depends on
population, and variety of purchasing demand comes only by increased
population, and only by this demand are merchants enabled to carry
lines of goods in quality and quantity comparable to those carried by
the great metropolitan shops. '

The fear of convenient access to Newark involves, -then, the
admission that local needs presently demanding satisfaction cannot
be locally satisfied. - Today North Jersey residents whose special
requirements are not met by local stores do such shopping mostly in
New York. Increased opportunity to shop in Newark will no more
~ tend to the decrease of local sales than does the opportunity, today
existing, to do so in New York. .In certain North Jersey shopping
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districts the merchants have encouraged the establishment of bus lines
- to sections where no tl‘fé.nsportation existed, and their sales have bene-
fited. A North Jersey transit system will continue the same trade
influence in a better organized way.

For, we firmly beheve, the actual establishment of proper transit
facilities will tend to the great increase in population and purchasing
power of the communities served, and 'that not only will the volume
of sales of those commodities now dealt in be greatly increased, but
that new demands for new commodities will occur in sufficient volume
to justify their introduction locally and that less and less occasion will
arise for those journeys abroad; whether, as in the past to New York,
or, as is feared, in the future to Newark. ’

Perhaps no better illustration of this fact can be glven than by
the City of Newark 1tse1f “With the openmg of the Hudson and
Manhattan system an:easy short interval service was afforded from
Park Place, Newark, ‘to what was then the heart of the New York
retail section. At the time Newark had no great department. stores.
The principal merchants offered facilities limited as to the number
and extent of lines, the quality of the goods and the convenience and
accessibility of the stores themselves. If easy communication with
larger centers hurts local trade, with the initiation of the tube service
these retail conditions! should, at best, have contmued as they were;
at worst have greatly deterlorated

What do the fac’gs show? That the Bamberger store was soon
* rebuilt on much larger lines on a new site ; that within some ten years
that building’s capacity was doubled. In the meantime, the store was
intensively using its earlier plant, and it is now in the process of more
than redoubling the doubled plant. The Goerke Company has sub-
stituted for a miscellaneous group of old buildings, a large modern
building with overflow space in adjoining structures. The' Kresge
Company, as successor to an old-established firm, has erected on
Broad Street a mammoth building for department store activities,
and Hahne & Company has largely increased its facilities. In addi-
tion, there have been similar expansions in other establishments, the
creation of large spec1a1ty houses of one kind or another, the building
of great structures for ‘piano manufacturers and merchants, the erec-
tion of eighteen and twenty story office bulldmgs new central garages,
new hotels. :

It is, moreover, iﬂtefeSti'ng to note that, in a number of the more
essentially residential communities, specialty shops are arising and
increasing in size and-in variety of commodities offered, carrying on
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advertising campaigns and generally expanding in activity so as prop-
erly to be classed as department stores. And these developments
have taken place in spite of greater accessibility whether by motor or
train to New York City and in spite of the fact that in many instances
the enlarged shopping facilities of Newark are within twenty to
twenty-five minutes of the houses served by bus and trolley,

It is for these and similar reasons that thé commission has come
to the conclusion that the initial focussing of trans1t lines on Newark
will not have the results so feared in certain outlymg sections. The
necessity in northern New Jersey for a rapid transit system is urgent.
It is only logical to focus its beginnings on an existing economic cen-
ter. Good judgment points to the selection of the Newark metropolis
for that purpose. That the adoption of so sound a principle can be
followed by adverse effects elsewhere is unthinkable. In regional
development no community can benefit w1thout all communities par-
ticipating.

For reasons above expressed, leaving out of present considera-
tion the Palisade municipalities and adopting Newark as the objective
of initial transit lines from communities west of the Hackensack
River, the commission has concentrated on a: part of its proposed
general system and planned a transit link which!/can, through Newark,
by direct communication tie together the City of Paterson and certain

“other Passaic County municipalities, or the Clty of Hackensack and
eventually more distant Bergen County boroughs, with such points
as Elizabeth, Hillside, Irvington, Maplewood, Hilton, Springfield,
Westfield and Plainfield, Millburn and Summit. As a first step in
such a programme we are herein submitting a somewhat detailed
study of lines from Paterson to Newark with estimates of costs and
potential traffic, and average fares to.be .charged.

Such a line being only part of a larger plan, does not constitute
a system and as travel on facilities of this kind is apt to develop
peak-load conditions in one direction at rush hours, it is advisable
that its continuance beyond its principal objective be considered from
the standpoint of operation as well as of the wider question of
regional expansion, to afford a counter traffic movement over part of
the line during the same hours.

These requirements would be well met by a line running through
Broad (or Washington) Street, Newark, to Hayes Circle. Bearing
to the south at this point, its extension would tap the populous Wee-
quahic section of the city, and beyogd the city line, would afford relief
to Hillside and the North Broad Street section of Elizabeth, now
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served, except for buses and trolleys, only by the infrequent trains of
the Lehigh Valley Railroad.

From Hayes Cirele, another leg bearing to the west, up Clinton
Avenue to and along Springfield Avenue, Irvington, to its junction.
with Millburn Avenue, Maplewood, would serve a very large popula-
tion, both within Newark and in the town of Irvington.and the Hilton
section of the township of Maplewood, communities which in spite
of the absence of all transit facilities other than trolleys and buses
have been growing at ‘an .abnormal rate since the last census. - Were
the two suggested extensions built and proper high speed interval
service provided, there is little doubt of a still more rapid increase in
- population. , ‘

At the junction of Springfield and Millburn Avenues, a second -
natural forking of the last mentioned. line is indicated, the first leg
leading through Sprlngﬁeld to -Westfield and Plainfield, the second
through Millburn to Summit. . Of these ultimate extensions, the for-
mer would reasonably, be the earlier built, since Springfield is wholly
lacking in rail service wh1le the Westfield and Plainfield services tend, -
almost inevitably, through Elizabeth to New York. It must-be borne
in mind, however, that these extensions will involve greater trunk
line capacity through the heart of Newark than is shown by present
estimates. ;

\

Such a system a,s‘f that above outlined is by no means a compre-
hensive solution of the intrastate transit problem nor does the com-
mission so-consider it, ‘but it seems well within the realm of possibility
and to present no 1nsuperab1e engineering or financial obstacles.
Without, however, a detailed study of the incidence and destination
of the traffic along existing routes, similar to that presented herein for
the Newark-Paterson . line; without a careful engineering study of
possibilities of limiting' the amount of subway construction needed ;
without an investigation into the availability of public thoroughfares
for transit use and a detailed estimate of construction and equipment
costs, of operating expenses and of potential operating revenues, any
definite conclusions would be but guesses. That such studies should
at once be undertaken and prosecuted to completion as rapidly as
possible is the earnest belief of the commission, and it cannot be
urged too strongly that sufficient appropriation to that end be made.
Delay in the making of studies so essential in character can lead to
nothing but greater expense later. ‘

In this connect10n, it may well be pomted out that the large
expense of transit llnes through our urban sections arises from neg-
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lecting transit until it is practically impossible to supply safe and
speedy service, satisfactory to the communities through which the
lines pass, without recourse, in a constanly increasing degree, to
subway construction. Where only subways will serve and such trans-
portation facilities can be indefinitely postponed, where the question
is not, “Can we get along without them?” but “Are they worth the
price?” then the question of cost of subways may well be a ground
for non-action. It is the view of the comn‘ussmn, however, that some
transit system such as that outlined above, is an essential to the full
realization of North Jersey’s potentialities ; that its construction today
will require subways through certain portions and that its postpone- -
ment will daily increase the proportion of that type of construction
and that whether subway or other construction is 1nd1ca.ted it will
never be built more cheaply than today.
It is equally obvious that in stuch communities as Newark now is
and others shortly will be, mass transportation cannot effectually
continue wholly by surface facilities. Temporary relief may in some .
instances be gained by street widenings, but these too are daily grow-
ing more costly, so that a few years ago Newark expended approxi-
~ mately a million and a quarter of dollars to straighten a single short
crossing at Market and Washington Streets, and has now under con-
sideration the widening of about a half a mile of Mulberry Street at
- an estimated cost, as shown by the appropriation figures of the pro-
posed ordinance, of $3,800,000. While these instances are in-neither
" case ones where subway construction would have solved the problem,
the costs are such as to make the estimated ﬁgures of from five to six
million dollars per mile for subways no longer as appalhng as they
have been considered. \
While on the subject of rapid transit costs, it is interesting to
note that subway construction, planned to remove trolleys from the
streets, will bring about all the advantages of street widenings. to a
greater extent than merely the space occupied by the trolley right of
way. ' This is self-evident. The delays incident to the stopping of
trolleys, reflect themselves in crowded districts for hundreds of feet;
the permanent occupancy of the roadway by safety isles has a hamper-
‘ing influence on traffic movement far beyond their immediate area;
the slowing up due to embarking and debarking passengers also creatés
immeasurable delays to say nothing of the danger to life and limb.
These are all elements but slightly altered by widenings, and wholly
obviated by subways. And it is our belief, that as subway construc-
tion is essentially a very efficient method of street widening, the .
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principle of benefit assessment so commonly employed in street widen-
ings, might with equal propriety and legality, under enabling statutes,
be applied to subway building.

i

Studies of Alternate Rbutes

We well appreciat‘%e the fact that extended subway construction
can only be undertaken when the need for it is generally realized.
For that reason, in addition to the economic factors later referred to,

a Newark-Paterson line commends itself favorably to the commission.
‘Especially is this true of route No. 1, below, in which the total

subway amounts to but 1.4 miles. On none of the proposed routes
does such mileage exceed 2.5. (See plate I.)

The determining fhactor, however, leading to this recommenda-
tion grows out of the}fact that no convenient rail service between
Passaic and Bergen Counties and Newark presently exists. Of the
steam lines entering Newark the Pennsylvania, New Jersey Central
and Lackawanna have statlons convenient to the city’s business center.
The Pennsylvama—Hudson and Manhattan joint electric service—the
only rapid transit facility now in New ]ersey—connects the heart of
Newark with Hudson County and the downtowri-and: midtown sec-

tions of Manhattan. The Erie Railroad, on the other hand, while: ofie -

of the most 1mportant commuting lines to New York, has 1io con-
veniently located station in Newark, though upon it the residents of
Passaic and Bergen Countles must almost entirely rely. As a result
some 560,000 persons, a population considerably in excess of the
population of Newark,iare substantially cut off from communication

. with the state’s metropohs and inevitably directed toward New York

City.

In cons1dermg the‘ quest1on then, of connecting these two sec-
tions, the commission has studied no less than eleven distinct lines.
Of these studies, four jonly, as typical, are submitted in this report.

Routes

Route No. 1 shown on plate IT utilizes the right of way of the
Main Line of .the Erie Railroad between Market Street, Paterson,
and Passaic, also a part of the Newark branch of the Erie between
Nutley and Fourth Avenue, Newark. From Fourth Avenue where

the route follows Ogden Street to Lombardy Place an elevated struc—'

i
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- ture is proposed which enters a two track subway under Broad Street

extending to Lincoln Park.* ‘ _
Route 3A shown on plate III starting in a subway from the
vicinity of the City Hall in Paterson, follows Main Street in subway
coming to the surface in the vicinity of the Lackawanna station and
swings into the Morris Canal bed and follows that to Bloomfield.
The proposed route leaves the canal bed and passes into and follows
Bloomfield Avenue on an elevated structure to Broad Street, Newark,
where the line enters subway similar to route l1 and continues under
‘Broad Street to the vicinity of Lincoln Park, from where it may be
extended to the south to Elizabeth, Plainfield, Irvington and Summit.
Route 3B shown on plate IV leaving Paterson follows the same
course as described for route 3A as far as Bloomfield where instead
of using an elevated structure on Bloomfield Avenue the canal bed is
followed through Newark and the rapid transit route planned in con-
junction with the proposal of the City of Newark to construct a high

speed trolley line in the canal bed from the Bloomﬁeld-Newark city

line to the Pennsylvania Railroad station in Newark.
Attention is called to the fact that route 3B follows the bed of
the Morris Canal primarily for the reason that a right of way now

exists for which negotiations might be entered into with the munici-

palities which-hive purchased the portions of the canal lying within

_-~thieir respective boundaries. Obviously the course of the canal makes

a line of excessive curvature. Attempt has been made to straighten
the line somewhat and still use as much of the canal right of ‘way as

possible. The accompanying table shows a comparison of the canal .

route 3B if an attempt were made to straighten it. For purposes of
high speed operation it is essential that the len’gth of the total curva-
ture be reduced to the absolute minimum. Conversely it is desirable
to have as much of the route on tangent as possible.

Line in Present Canal Line .

Canal Bed Straightened

Total-length on tangents . .79 miles 10.1 miles
Total length on curves ' 6.9 ) 4.3
Total.......... S 148 144

11t is with much regret that the commission reportthat, at a conference with executives
of the Erie Railroad Company held on the twenty-second day of January, 1929, and after
engineering portions of its report had been drawn, the executives of the company stated that
they did not see their way clear to permit the utilization of the Erie rights of way in the
manner provided for route No. 1. The reasons assigned for this position were:

. (1) The anticipated increased utilization by the railroad company of the right of way
for strictly trunk line requirements; (2) the extreme narrowness of certain sections of the
right of way; (3) the difficulty and expense of obtaining lands for widening purposes.

Whether this position would have been as definitely taken, had the commission been
in a position to contract as well as to negotiate, may be open to question and it may well be
that negotiations along these lines can subsequently be reopened. )

The commission especially regrets this outcome of the négotiations because route No. 1
lent itself admirably to an extension across the Passaic River to Hackensack and Bergen
County municipalities. Of the four routes here submitted the only one which has similar
capabilities is the elevated route No. 4. 16 '
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In order to straighten the line it would be necessary to deviate
from the canal bed. If the line were straightened, only 5.2 miles, as
compared with 11.4 miles if it were not straightened, would utilize
the present canal right of way. The remamder of the route would
necessarily have to be purchased as private rlght of way.

The dlsadvantage ‘of curvature is at least fourfold it increases
the length of the run, it diminishes the speed, two factors adding to
the time element, it causes greater wear upon the:rolling stock adding
to the expense of operation, and it is a decided element of discomfort
to the rider.

" Route 4 shown on plate V follows very closely and more or less
parallels route No. 1, the principal difference between the two being
that No. 4 is an elevated structure along the principal streets and
. No. 1 follows the Erie Railroad right of way.

Starting in Paterson as do routes 3A and 3B from the vicinity
of the City Hall, No. 4 instead of swinging over to, the canal bed
continues as an elevated structure along the present trolley route on
Main Street, Paterson and Passaic, and Washington Avenue in
Newark and as in route 3A enters subway under Broad Street, New-
ark, just north of the Lackawanna station and continues under Broad
Street to Lincoln Park, from which point. it may be extended at a
later date : |

Broad Street Subway

The subway section through Broad Street, Newark is planned in
all these routes as a two track line for rapid transit purposes. How-
‘ever, provision is made for two additional tracks of sufficient size to
accommodate the large Public Service Coordinated Transport Com-
pany’s-trolley cars should it be considered advisable to route the
trolley cars on Broad Street through the subway. All estimates of
cost of construction and operation for the rapld transit pro;ect are
based upon a two track rapid transit line.

The necessity for the study of as many lines as the commission’s
engineers have tentatively laid out, may not at first appear. We
believe, however, that the great variance among the lines here pre- -
sented regarding such matters as cost of construction, cost of right
of way, population to be served, anticipatéd patronage and poten-
tialities of development, is sufficient reason for these numerous’
studies. Let us briefly consider some of these factors. Turning,
for instance, to the underlying problem of costs, whether of con-
struction or of right of way acquisition: the ﬁrst may be approxi-
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mated within reasonable limits of error by purely engineering meth-
ods ; the second is necessarily more in the realm of uncertainty since
acquisitions of property for such purposes frequently depend upon
‘the whims of commissions and juries in condemnation proceedings,
if private lands be taken. In those instances where existing rights
of way of railroad companies are involved the question becomes one
of negotiation and contract with the railroad company. "Attempts at
such negotiation by a body clad with the limited power of this com-
' mission, which is incapable of entering into contract relations, neces-
sarily prove barren 1of result.

A second factdr is that of ant1c1pated patronage, and. for this
factor very insufficiént data are at present available. The commission
has endeavored to ascertain the gross amount of passenger traffic
presently originating along the four different lines here submitted.
Without the far more detailed analysis of the incidence and destina-
tion of this traffic the figures reported upon must be conjectural
On the other hand a thorough analysis of this traffic would involve
the introduction and adaptation of the methods which the commission
used in its traffic count of 1924. Owing to the large number of
individual units, to the frequent brevity of the individual ride, to the
relative inconvenience of the facility used, and to the complexity of
the question of origin and destination, such a traffic count is far more
difficult than the one already made. The commission has therefore
been unable to enter into this important but costly undertaking.

The figures here submitted we sincerely believe to err, if at all,
on the side of conservatism and to indicate a safe basis for computing
operating revenue.

Closely connected with the problem of 1mmed1ate traffic is the
secondary one of probable development along the lines suggested
should they actually be constructed. Tt is clear that assuming sub-
stantjally the same running time between the terrmm of the lines the
through traffic figures will be substantially the same The type of
intermediate territory varies largely and becomesj an important factor
in determining the"ultimate choice. Thus route No. 1 using the
Newark and Main 1Llne branches of the Erie Railroad runs through
a property already to a large extent developed and on account of its
proximity to the Passaic River capable of future expansion along a
considerable portion of the route only to the west. In marked con-
trast with this are the proposed Morris Canal ‘routes, 3A and 3B,
which after leaving the confines of Newark run through lands mainly
suited for suburban development and now only sparsely laid out.
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The proposed elevated route No. 4 might be con51dered as a mean
between routes 1 and 3. In determining, then, which of the four
should eventually be selected, regard must be had to conditions of
.present and anticipated development which can be best decided at
such time as actual construction work is about to be undertaken.
We here wish merely to stress the fact that in determining the poten-
tiality of the line serious thought must be giveh to the question not
only of present available traffic, but of the ultimate development of
further traffic along the line, since upon the volume of traffic will
very largely depend the size of the fare which!in turn has a direct
‘bearing in bringing about either a decrease in: -patronage or a con-
* stantly increasing one.. - | . A !

How greatly these questions of populatlonv to be served and of
potential development affect the problem, a moment’s consideration
of the results of our studies, later presented in somewhat greater
detail, will show: If we assume, in estimating population, those
living within a mile of the proposed line as direcﬂy served and those
within two miles as indirectly served we ﬁnd as of 1928, the follow-
ing figures:

‘

POPULATION (1928 ESTIMATE)

. Route 1. Route 3A Rotte 3B Route 4
Directly served : 392,800 321,600 339,200 384,000

Indirectly served ... 347,600 365,000 357,500 353,300
Total...... 740,400 686,600 .- 696,700 737,300
Traffic

A study of the travel habits of this population, however, indi-
cates the following astounding differences in anticipated utilization,
according as one or the other of the four proposed lines is actually
constructed :

J

ESTIMATED POTEN TIAL TRAFFIC

1928 » ; 1933 1938
Route 1 21,500,000 132,000,000 52,000,000
Route 3A ....... : - 25,300,000 . 37,000,000 60,000,000
‘Route 3B 16,200,000 24,000,000 - 39,000,000

Route 4 : 39,000,000 - :58,000,000 94,000,000

This estimate of potentfal traffic on the pr(;)posed transit line is
based upon present travel habits and is only a small percentage of the
: C .
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total annual traffic now moving on trolleys and buses in the same
territory. - These percentages are as follows:

Total Traﬂic Potential Relation of
Moving , Traffic Potential to
in Territory 1928 Total Traffic
Route 1 . : reeneieeeee 155,000,000 21,500,000 139
Route 3A ...... 155,000,000 25,300,000 16.3. .
Route 3B . 155,000,000 16,200,000 10.5

Route 4 ; 155,000,000 39,000,000 252

In all the network of trolley and bus routes in this territory
there are only two d1rect routes, by which it is possible to make the
trip between Paterspn and, Newark without one or more transfers.
“One of these is a de luxe bus service, the other a trolley line. There
are, however, three additional combinations of bus routes, making a
total of five transportation lines, directly connecting the two centers.

Of these five existing routes, only two approximately parallel”
the proposed rapid transit routes 1 and 4. One is the direct trolley .
line shown as No. 17 on the accompanying sketch, plate VI, and the
other line composed of three bus routes shown as Nos. 18,46 and 74.
Of the three remaining routes, two approximately parallel transit
routes Nos. 3A and 3B, and are shown on plate VI as de luxe bus
route No. 84 and combination bus routes Nos. 30 and 84A. The
‘remaining route is the combination of bus routes Nos. 60 and 78
operating from Newark through Bloomfield, Montclalr and Paterson.
In 1928 the annual traffic moving within the territory to be served
by the proposed rapid transit routes and now carried on these five
‘major bus and trolley routes, was estimated to be 41,000,000. No
traffic figures are available showing the number of passengers who
niow ride from Paterson or Passaic through to Newark or vice versa.
It probably is a very small number.

In addition to these five routes there are a number (see plate’
VII) of shorter routes paralleling for some distance one or more of
the proposed transit lines. Most of them are one and two fare zone
lines* handling local passengers originating in their own partlcular
territory. During 1928 it is estimated that these lines carried a total -
of 114,000,000 passengers. , :

~ Of the total passengers (155,000,000) referred to above (41 -
000,000 on direct routes and 114,000,000 on the short lines), the
buses and trolleys will doubtless continue to handle a large part.
With the inauguration of a high speed electric service on one of the
proposed transit routes it is estimated that from 16,200,000 to
39,000,000 passengers—depending upon which route is selected—
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would be available as potentlal traffic were the route open to traffic
today. : .

As it will certainly be no earlier than 1933 before any such a
line can be placed in operation, assuming that the traffic continues to
grow as in the past, these figures will be approximately 24,000,000
and 58,000,000 passengers respectively by that time. Accepting the
rate of growth of passenger traffic in this territory as the criterion '
. and leaving out of account any additional traffic which the transit
line itself might generate in an additional five years (say 1938 or
1940), these figures. will have grown to 39 OOO 000 and 94,000,000
passengers respect1vely

Grade Cmssing Elimination

~ To operate rapid transit trains successfully it is essential that
all grade crossings be eliminated and that tra.cks be prov1ded for the
exclusive use of this class of service. -

On route No. 1, which follows the main ling of the Erie Railroad
between Paterson and Passaic, two extra tracks for a rapid transit
service are proposed. ‘On the four track 'line; thus created the two
inside tracks would be utilized for rapid transit purposes.

Through Passaic the two track main line of the Erie Railroad,
. although occupying its own right of way, runs through what, in.
effect, is the center of Main Street and crosses all streets at grade.
To eliminate these numerous crossings it will be necessary to elevate
the present tracks and construct two additional inside tracks, making
a four track elevated structure through the center of the city. This
structure would be designed of reenforced concrete and given archi-
tectural treatment to bring it in harmony with other developments
through the center of the city. The depression of the railroad tracks
through the center of the city has also been given consideration, but
too large an additional expense would be. created thereby .to justify
the recommendation. ‘

Between Passaic and Belleville the two rapld transit tracks will
utilize a private right of way. Through this open country these
tracks might readily occupy a central portion of a super-highway
serving as an extension to State Highway No: 21, which now termi-
nates at the Belleville Pike in Belleville. Heré again grade crossings
would be eliminated, not only for the rapid tran51t tracks, but for the
super-highway as well.

On routes 3A and 3B which follow the bed of the Morris Canal
between Paterson and Bloomfield, all crossiigs will be eliminated.
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On route 3A following Bloomfield Avenue from Bloomfield the cost
estimates are based on a single column elevated structure placed
between the trolley tracks and serving to separate vehicular traffic.

Route 3B from Bloomfield follows the Morris Canal in con-
junction with the canal trolley subway now being undertaken by the-
City of Newark. All plans proposed by the city also provide for
elimination of grade crossings and inasmuch as the proposed rapid
transit route follows the same course and same grade, all street cross-
ings will be obviated.

Route 4 along Main Street between Paterson and Passaic and
Washington Avenue through Belleville to Newark is an elevated
structure throughout,‘i_a large portion being of the single column, 4solid
deck type, so constructed as to reduce to a minimum the noise of
train operation. Where the single column structure is used it is
placed in the center of the street, separating the, trolley tracks and
tending to divide and give direction to vehicular traffic.

Cost of Construction

A statement of the estimates of the costs of construction, esti-
mates of costs of real estate which must be acquired for right of way,
as well as estimates of the costs of equipment for the routes described
above is given in the accompanying table.

ESTIMATED COSTS

o ‘ Route 1 Route 3A Route 3B »Rou.te 4
Construction ....coeeeececcens. - $22,900,000 $20,700,000 $14,400,000 $34,600,000
Real Estate . . 4,800,000 900,000 5,200,000 50,000
Sub Total.eeeceeceeces $27,700,000 $21,600,000 $19,600,000 $34,650,000
Equipment ....o.oeeeoecoeeeceeeieneenee 5,400,000 5,800,000 4,400,000 7,900,000
Total - $33,100,000 $27,400,000 $24,000,000 $42,550,000
Cost of two additional tracks
in Newark for trolley op-
eration  eeecececeeeecienes — $10,900,000* $ 7,700,000. $ 4,700,000 $§ 7,700,000 .

In all of the foregoing estimates, allowance has been made for
overhead, interest during construction and the like. The construction
item includes right of way with rails and stations but does not include
electric equipment, signal and other operating devices, and the like,

* This represents the additional cost of a modified route 1 to provide for two addltlonal
tracks in Newark from Fourth Avenue to Lincoln Park.
1 Estimated cost by City of Newark of canal rapld transit exclusive of Pennsylvama

Railroad station subway.

22



Ye 3NN
g6l cenl

ohel

eeol

g¢ INIT
o]

MILLIONS OF DOLLARS MILLIONS OF DOLLARS
) © = = =

chel

n o =] = > n » [ o] S © o
XY g [T .
1 @ |Y
\ I\

A\N W
N W
\ r E&g \\\
AN Z kY
VR
VN m 0\
\\ _ § N
X
N A
) on MO
RS s RETI O
NI S A
N c AN
MILLIONS OF DOLLARS ‘ MILLIONS OF DOLLARS
M OS2 & ® B RN X O M » ® o 8 8 ¥ & 5 B R ¥
[: m 3 Ty
13 § \
‘\
—. ] W
i) L g \
AN < \
AN m ‘\
] © N[N
> N B L
e - | %
¥ e SIS
;. E N < K]
[ R “ I

RineIg ™




whlch together with rolling stock are mcluded in the general item
“equipment.” ‘ .
The operation of gas electrlc cars on such a line was also inves-
tigated but in addition to questions of ventilation in the subway sec-
tions it was not found to offer economies sujfﬁcient to justify its

recommendation as a method of operation. .

Cost of Operation,

Based upon the construction and equipment costs already given
and assuming an annual traffic the first year of operation as has been
indicated, the following table gives the estimated cost per passenger
required to meet all fixed and operating charges.

COST PER PASSENGER;
(Year 1933)

Route 1 Route 3A Route 3B Route 4

Fixed Charges 6.0 4.6 5.6 1 4.6
Operating Expense 5.2 L 5.2 52 = 52
Taxes : e 047003 04 0.2

Total ~ 1.6 101 1.2 100

After the first five years of operation or ';by 1938 if traffic con-
tinues to grow as estimated above then the charges become
COST PER PASSENGER,

(Year 1938) .
Route 1 Route 3A Route 3B Route 4

Fixed Charges .... ‘ e 3930 37 3.0
Operating Expense . 5.2 5.2 52 51
Taxes : 0.2 0 02 02 ., 02

Total S 93 . 84 9.1 83

While the cost to construct the several lines shows a spread of
from $19,000,000 to $34,650,000 without ' equipment, or from
$24,000,000 to $42,550,000 with equipment (routes 3B and 4), studies
of ant1c1pated traffic would indicate that an average chirge of ten
cents per person would, in 1933, cover the fixed charges and operat-
~ ing expenses on the more costly route 4, while 11.2 cents per passen-
ger would be required were route 3B, the least costly of the four,
actually to be constructed. Comparisons of anticipated revenues and
operating expenses are shown graphically for all the routes on plate
VIII.

23



It might thus be assumed that route 4, as serving a greater num-
ber at a lower per capita cost, is actually the less expensive line,
despite the much greater capital outlay involved in its initial con-
struction. While this conclusion would seem to be fortified by esti-
mates of growth in patronage showing passenger costs in 1938 as 8.3
cents on route 4 and as 9.1 cents on route 3B, it must be remembered
that these figures are based, first, on conditions of population and
travel habit at present existing and secondly upon the assumption
that the use will continue to increase in the future at the existing .
rate of increase. But when we consider that much of route 4 is
through territory already well developed while much of route 3B is
through undeveloped acreage, it may well be that this factor of in-
creased use, attributable to the new line itself, will be the weightiest
of all and so increase the patronage of the line as to make it the
least expensive in passenger cost, instead of the second most expen-
sive. ‘ : ' ’

As is apparent from the analysis immediately preceding, the
question of available traffic is of equal importance to, if not of greater
importance than, the question of capital outlay. Certainly in the
absence of traffic, no capital outlay would be justified; while when
. traffic is abundant outlays which seem staggering in amounts may
wisely be made. ' ‘

In submitting its estimates of the costs of constructing the sev-
eral lines, the commission is under no illusions that it has finished its
task with reference to them. Much more detailed studies will be
required before a definite decision can be reached regarding which one
. of the several alternative routes should be selected for actual construc-
tion. A premature decision on this point—a decision arrived at and
broadcast too far in advance of the creation of a body with power to
build—might have untoward effects in stimulating speculation along
the route selected. For this and other reasons, the commission has
deemed it wise not to make a definite selection at this time.
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CHAPTER II
REGIONAL PROBLEMS AND PAROCHIAL LAWS

Ever since the intensive studiés of the legal phases of rapid
transit construction which this commission conducted in 1926, it has
" been apparent to its members that the major obstacles in the way

of rapid transit construction are neither physical nor financial, but
that they arise out of the state of our laws. Strange to say, the chief
difficulties lie not in the interstate aspects of the situation, involved
as those are; but in our present statutory prov151ons governing inter-
municipal and inter-county activities. ;

The situation is well summed up in the followmg paragraph
quoted from the report submitted to your body at its session of 1927:

“A study of the portions of this report dealing with the physical and financial
aspects of the transit situation shows that no type of agency now in existence,
except that of a state authority, financed by general state tax or by state bond
' issue, similar to the existing Highway Commission, cdn bring to the problem
powers adequate for its solution: - And yet the problem, despite its magnitude and
the large territory involved, is essentially a district problem, in which other
portions of the state have naturally either no intérest at all or, if we bear in mind
the rapidly growing Camden metropolitan section, at best so slight an interest, as.
to make the proposal of a statewide authority, supported by the contribution of
the whole state, whether in the form of direct tax or of bonds, one which must
seem obnoxious to the voters of those parts and therefore, quite naturally and
properly one which, except under unusual conditions, would scarcely receive the
support of. the senators and assemblymen from those.counties.” :

Our studies from 1922 down to date prove that an effective need
for interstate and intrastate rapid transit facilities exists; that there
are no unusual physical obstacles in the way of construction; that the
volume of ‘traffic which may logically be expected to follow such con-
struction will prove ample for the financial support of expenditures
for both construction and operation; and that the attendant enhance-
ments in land values along the proposed lines, will provide a supple-
mentary source which may equitably be drawn on for:the purpose of
meeting a share of the construction costs. In 'short, the conditions
which stand in the way of a prompt initiation of a transit project,
-whether interstate or intrastate, grow out of the.fact that New Jersey,
unlike her sister states—New York, Massachusetts Pennsylvama
Maryland, Ohio, Illinois, Colorado and Cahforma, to mention only a
few outstanding examples—has not hitherto developed an efficient,

1Report of the North Jersey Transit Commission to the Senate and General Assembly
of the State of New Jersey, 1927, p. 124, ~
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and at the same time equitable, means for handling problems which
concern more than one municipality or county.

Previous Examples of Inadequate Regional Powers

The North Jersey Transit District, with its nine counties and 265
municipalities, is, however, merely one outstanding example of the
complexities introduced by the present state of our laws. It is possi-
ble to cite a number of projects which have been carried out within
the boundaries of that district which afford ample proof of the ham-
pering effects of the ex1stmg laws.

In 1902, the legislature created a body with broad powers of
financing for the purpose of correcting the intolerable conditions of
pollution along the lower valley of the Passaic River. The courts .
declared the financial provisions of the act unconstitutional. An
amendatory act was passed in 1907. Further delays arose because of
litigation over the interstate problems involved in the plan for dis-
charging the effluent into the waters of New York Bay. Those ques~ -
tions disposed of, fifteen of the twenty municipalities in the drainage
area, in 1911, authorized the sewerage commission to proceed. In.
the following year, the work was begun, and a sewer smaller in
_capacity than that which had been desigried to meet the needs in
1902 was finally placed in operation in 1924.

In 1906, the problems involved in the provision of a direct con-
nection for vehicular -traffic between New -York and New Jersey
resulted in the creation of commissions by the legislative bodies of
both states with instructions to negotiate with one another and to
submit the necessary physical and financial plans. The natural reluc-
tance of the southern part of this state to provide funds even for the
preliminary studies essential to a project which was looked on as a
concern only of the northern region, resulted in delays until 1917,
when the counties of Bergen, Essex and Hudson made the necessary
appropriations for cooperation with the commission authorized to
act for the State of New York. Because of the pure coincidence that
a demand developed at about the same time in the southern part of
the state for a brldge connection with Philadelphia, the state again
assumed not only the burden of the preliminary studies of both proj-
ects, but also their direct financing. Thereafter, progress was rapid.
Ground for the vehicular tunnels connecting New York City with
the northern part of New Jersey was broken in 1920, and the tunnels
were opened to traffic in 1927, twenty-one years after the first com-
missions were appointed for the purpose:
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In 1907, the realization that problems of ‘water supply were
assuming a regional rather than a purely local character led to the
creation by the legislature of a commission with state wide powers
in that field. Here again the courts intervened to declare the financial
_ provisions of the enabling legislation unconstitutional. After the lapse
of nine years, the legislature authorized the creation of two commis-
sions—one for the northern and another for the southern sections of
the state—but limited the financial authority of both commissions to -
that which had been worked out for use in connection with the Passaic
Valley Sewer. In other words the initiative and the power to finance .
rested solely with the municipalities concerned, and the commission
in effect could act only as the agent of one or more municipalities.
Because the need for action was urgent, and because the City of
Newark was financially capable of financing a large project without
aid from any other municipality, the North Jersey District Water
Supply Commission came into being in 1916, originally as’the agent
solely of the City of Newark. Since that time, other cities have joined
in the project and the first publicly owned regional water supply sys-
tem in the state is well on the way toward completion, twenty-two
years after the need was first recognized in the acts of the legislature.

These three examples are sufficient to illustrate the nature of the
legal and financial problems which confront the North Jersey Transit
Commission. The devices finally resorted to for meeting the costs of
these projects, furthermore, seem to be quite inapplicable in the
financing of rapid transit lines. It is certainly :‘improbable that the
State of New Jersey would issue its own bonds to meet the costs of
constructing the tunnels necessary for the interstate connections as it
did in the case 'of the vehicular tunnels, or that it would allow its
credit to be used in connection with any part of such a line. No
amount of effort on our part, on the other hand, has been able to
devise .a plan under which the other method of financing—that of
contracting with the municipalities concerned—could be adapted for
use in apportioning costs of construction. The quantity of water sup-
plied and the volume of effluent removed provide objective bases of
measurement for the allocation of costs of water supply and of sew-
erage. It is difficult if not impossible to establish a comparable basis
for the apportionment of costs in transit projects. Furthermore, the
. obstinacy of a recalcitrant municipality, located in a key position along
either an interstate or an intrastate unit in the comprehensive transit
system, would be immeasurably more disrupting both to physical and
financial plans than it proved to be even in the case of the Passaic.

27



Valley Sewer. In short, the financial methods based on compromise
which were worked out after decades of trial and error in the three
types of projects just cited are still quite inadequate for the purpose
of rapid transit finance.

Ewdence of Regzonal Needs

The demands for regional projects of one kind. or another have
been so insistent that a number of undertakings have been carried
out in spite of the clumsy instruments available. In some cases, the
financing has been carried out by the state direct; in others, by the
state acting in cooperation with the adjoining State of New York; in
some cases by administrative arms of the state financed by contract
with municipdlities ; in some cases by municipalities cooperating with
one another without the intervention of a state body; and in some
cases by the counties. ' '

- The following table, by no means comprehensive, indicates the
nature and the volume of the projects affecting more than one munic-
ipality in the nine counties included in the North Jersey Transit Dis-
trict which have been completed, which are in process of constructlon
or which have been definitely recommended.

' ) . . Completed . In Progress Recommended .
Interstate bridges ..o $18,000,000  $ 76,000,000  $15,000,000
Interstate tunnels -...ccoioecesereeenioeee. 48,000,000
Interstate parks 18,000,000
State Highways—
Ordinary 40,000,000 25,000,000
Holland Tunnel approaches.......... 30,000,000 }
Water Supply : ’ '26,500,000 46,000,000
Passaic Valley Sewer.............. eeeeiemenenees 21,200,000
Joint Outlet Sewers....ooeeeueeeeececeecene. 800,000 . 3,000,000
County, Park Systems— .

Essex : 13,000,000 2,000,000

Hudson 5,800,000 . '

‘Union e 4,000,000

Passaic e et " 2,500,000

Totals : $168,800,000 $140,000,000 $86,000,000

This grand total of $394,800,000 of a list which is admittedly
incomplete will give a conservative idea of the magnitude and the
variety of the regional problems which have arisen for solution in
the nine counties of the North Jersey Transit District, the greater
part of them within the past decade. In the case of the estimated
expenditures for highways, for example, it would be possible to
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increase the figures considerably without straining the truth, since
the estimates compiled by the Bureau of Public Roads of the United
States Department of Agriculture indicate that more than a quarter
of a billion dollars has been expended on the state highway system
and on its connecting county -and township feeders by the state and
local governments in New Jersey since 1921.

Nor can any thoughtful person hold for a mdment that the above
list represents the sum total of the regional expenditures which will be
needed. Already, plans for additional vehicular. tunnels to connect
with New York City are being broached, with all the inevitable expen-
ditures for approaches which that step will involve. New facilities
for the disposal of domestic and industrial wastes are becoming
increasingly necessary with every year that passes. In several sec-
tions of the nine northeastern counties, population is already reach-
. ing the limits of the developed and immediately -available water
supplies. The importance of the problem of meadows reclamation
has already been recognized by the legislature in its creation of a com-
mission to study the physical, financial and legal factors involved.
In short, it is not unreasonable to assume that the expenditures within
the next decade and a half for projects which are still to be initiated
will far exceed those listed in the table above.

In the present state of case and statute law, and of administra-
tive procedure and organization, there would seem to be only two
- alternatives open to the financing of regional projects of any nature.
Under the first, the state at large assumes the burden of financing.
This method is simple and efficient, but for all typés of projects save
those included in the state wide highway system, it is inequitable
because it imposes burdens on sections of the state which receive
no direct benefit from the expenditures. Under the second, the state
assumes no part of the burden, the costs being apportioned by agree-
ment among the municipalities which lie wholly or in part within the
area to be served by the new improvements. To' the extent that the
boundaries of the local units of government affected conform with
those of the section for whose benefit the work:is undertaken, that
method is a distinct advance toward a fair distribution of costs. On
the other hand, unless one municipality within that area is in position -
to assume the leadership and the major part of the burden, as Newark
happened to be in connection with the Wanaque water supply develop-
ment, the method is unduly cumbersome, and may easily lead to loss
of efficiency in physical and financial planning, if not to serious
inequalities in the apportionment of costs.
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This generalization is equally true whether it is limited to the
problem of rapid transit financing alone, or whether it is applied
to regional projects in general. The time is fast approaching, there-
fore, when the state can no longer escape the necessity for a critical
examination of its existing law in the light of the regional character
of the major problems which confront not only the northeastern sec-
tion of the state, but also comparable regions in the southwestern
section.

The Interrelations Between Regional Projects

In the foregoing analysis, we have dealt simply with the volume
and the variety of the regional problems which confront the north-
eastern section of the state, and the inadequate methods provided in

existing laws for their solution. - An equally important part of the

subject remains to be considered—the manner in which the needs for
the several major types of regional improvements are intimately asso-
ciated with one another.

" In order to illustrate the manner in which adequate planning for
* rapid transit is inextricably bound up with a number of other regional
problems, it is necessary to cite here only a few of the perplexing
questions which have arisen in the course of our work.:

The Hackensack M. éadows

Consider for a moment the tidal marshes lying along the Hack-
ensack River. During the three centuries which have elapsed since
the first permanent white settlement was established on New York
harbor, the population of the region has grown to almost ten mil-
lions. Except along their fringes, however, where reclamation -has
resulted as a by product of the dumping of industrial and domestic
wastes, the meadows' throughout the greater part of their area lie
much as they did when the first white man allowed his astonished
gaze to sweep over their shimmering expanse. Lying as they do in a
broad belt in the very heart of New Jersey’s sector of the metro-
politan region, their twenty-six thousand acres distributed in hundreds
of individual ownerships, in fourteen municipalities, and in two
counties, the Hackensack Meadows have been a challenge to dreamers
and an enigma to doers throughout their history.

Every transit line designed to provide either intrastate connec-
tion between the populous New Jersey centers which they separate,
or interstate connections between the regions west of the Passaic
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River and east of the Hudson, must cross them. In designing their
proposed rapid transit lines, are the engineers of the commission to
assume that the undeveloped areas will always remain undeveloped?
Are they to assume that fringe development is to proceed at the same
rate as in the past, or that economic factors will force an acceleration.
of that rate? Are they to assume that the dreams of centuries which
have finally been crystallized into detailed plans by the labors of the
Meadows Reclamation Commission, and of the Committee on Regional
Plan will shortly develop into action? '

The choice among these widely varying assumptions must pro-
foundly affect the physical design of the proposed construction. The
easy assumption is that the meadows will remain in their present state
" forever. On the basis of that premise, no allowance need be made in
the plans for avoiding future grade crossings or of providing addi-
tional local stations as time passes. In that event, a comparatively
simple and inexpensive structure will prove adequate for the main-
tenance of high speed schedules under any- conditions of traffic
density that may reasonably be anticipated. If, however, a contin-
uance of fringe development is to be assumed, iallowances must be
made in the original design looking both to the avoidance of future
complications due to grade crossings and to the Pprovision of local
stations without interfering with the essential h1gh speed through °
schedules. . !

By what means of forecasting, on the other hand, short of resort
to clairvoyance, shall the engineers estimate the revolutlonary effects
on design which would result if the third assumption should prove
to be the valid one? Suppose that some such plan for comprehensive
meadows reclamation as that evolved by the bodies cited above were
to be adopted. The time required for its effectuation would be little
if any longer than that required for the constructionx of the first
units in the interstate rapid transit system. By a combination of
relatively inexpensive filling and dredging, the otherwise incompara-
ble accessibility to rail and water-borne freight facilities which the
meadows now possess can be made available for business, industries,
warehouses, and residences. At one stroke, the broad expanses which
are now merely distances to be traversed would be converted into a
new delivery section in the mass transportation of workers. From
beyond the Passaic River on the west, and the Hudson River on the’
east, new streams of traffic would converge on the meadows to create
new peaks of traffic density at points where no| provisions had been
made for them under the designs prepared in accordance with either
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of the first two assumptions. In short, an error of judgment on the
part of the designing engineers in the selection of the basic assump-
tions as to the future development of the meadow area would inevit-
ably lead to expenditures either for unneeded rapid transit facilities
within the meadows themselves, or for inadequate facilities on either
side. } ' '

If the engineering phases of meadows reclamation themselves
presented any elements of outstanding difficulty, our engineers might
be warranted in eliminating the third assumption from their calcula-
tions. - As a matter of fact, however, the technique and the processes
required for the purely physical side of the improvement are simple,
and—as has already been stated—relatively inexpensive. The obsta-
cles which stand in the way of a comprehensive reclamation project
in that area exist solely in the statutes. On a smaller scale, San
Francisco, Los Angeles, Galveston and New Orleans—to mention
only four examples—have developed a system of legal and adminis-
trative machinery adequate to the purpose. What they have proven
to be legally and financially feasible on a small scale, North Jersey
can do on a large scale. 'With the growing emphasis on the need for
regional planning in the minds not only of the technical experts, but
in those of the general public as well; and with the growing intensity
of the economic pressure which is inexorably working for meadows
reclamation, it is inevitable that steps will soon be taken to bring the
existing laws into harmony with changed conditions. :

The changes in ‘those laws which will be required for meadows
reclamation are almost identical in their provisions for regional ad-
ministration and for financing with those which we believe to bé essen-
tial to rapid transit development. This fact, coupled with the further
fact which has just been emphasized—namely, that no adequate plan
for rapid transit can be formulated unless it is closely coupled with
the plan for meadow development—points logically to the conclusion
that the ‘planning, construction and administration of both major
improvements be coordinated in the hands of one regional governing
body. ; ’ .
That meadows reclamation will create new problems not only
for the engineers who plan’ transit lines, but also for those concerned
with water supply and with sewerage, is so obvious that it hardly
needs to be stated here in order to bring it to the. attention of the
reader.. Are those matters problems which can be handled by the
municipalities involved acting singly? Hardly. On the contrary,
they will require for their solution a careful consideration, not only
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of intermunicipal and intercounty interests, but even of interstate
interests. With respect to sewerage alone, the problem must ulti-
mately rival in size and complexity that which reciuired under existing
laws twenty-two years for a partial solution in the Passaic Valley.
A problem similar in scope will also arise in connectlon with water.
‘Can the Wanaque system now under construct10n the Jersey City
system, the Newark system or either of the two privately owned
regional systems which approach the meadows from the north, or all
of them together; provide the amount of water necessary for.domestic
and industrial uses which will inevitably be demanded by any com-
prehensive development of the meadows area? Here again, meadows
reclamation will bring in its train -a related problem of the first
magnitude. , ;

Perhaps no clearer plcture of the essentlal unlty of those related
problems can be given than was presented at a recent meeting of the
Meadows Reclamation Commission at the City Hall in Newark.
Representatives of the Board of Commerce and Navigation, of the
Board of Conservation and Development, of the North Jersey Dis-
trict Water Supply Commission, of the North ]ersey Transit Com-
mission, of the Passaic Valley Sewerage Commission, of the Port
of New York Authority, and of a humber of 1nd1v1dua1 municipalities
directly concerned, were in attendance; as well as representatives of
civic organizations such as the Committee on Regional Plan of New
York and Its Environs, and Chambers of Commerce. The discus-
sion indicated clearly that all of those present meahzed clearly the
mterdependence of their interests and activities.

It is not necessary, however, te base the case for the close rela-.
tionship between rapid transit, water supply, sewage disposal and
. other related regional problems on the assumption that the meadows
will be reclaimed. The meadows might lie fallow forever without
affecting the validity of the basic premise that coordinated planning
in regional activities is essential to the proper . development of the
nine northern counties. ‘ :

|

Rengnal Problems in Bergen County

Let us take, for example, the portion of Bergen County which
‘was selected for analysis in connection with our studles in the means
of financing. In the prosecution of that study, whlch was described in
detail in our 1927 report, we analyzed the factors affecting the present
and probable future values of some two thousand individual parcels of
property lying in thirty odd municipalities. In addition to the thir-
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‘teen variables affecting the values of each separate parcel which we
took into account, there were a number of other factors which we
had to class with the imponderables so far as that immediate study
was concerned. ‘ ‘ ‘

Chief among the factors in this group which must have an impor-
tant bearing on future developments are these: The street plans in
the great majority of the municipalities studied were full of dead
ends and bottlenecks. The water supply in.a few of the towns con-
sidered was drawn :from wells; in the greater number, the supply
came from the mains of the Hackensack Water Company.  There
was no comprehensive seéwage disposal system, although the need had
become manifest. . ‘ .

The effects of increasing population in this section of the North
Jersey Transit District under present conditions are and must con-
tinue to be somewhat unfortunate. = A considerable number of the
new subdivisions which came under our observation are not ‘only
increasing the pressure on the existing through highway system, but
they are also creating new obstacles to the development of such.a
system because their own street layout does not conform to any master
plan. The same factors which are increasing the demands on the
existing water supply are also exerting pressure on the watersheds,
and in the absence of unified control, must eventually bring about
such conditions of pollution that more remote sources will have to be
drawn on for an adequate supply of potable water. The piecemeal
development of sewerage is tending to create distinct nuisances in
certain areas, which will inevitably affect adversely the desirability
even of those areas which are at present growing rapidly.

Any plan for a system of rapid transit must take into account
estimates of future growth. If the other factors which limit that '
growth are effectively controlled, it is possible to make reasonably
accurate forecasts of future expansion. . If, on the other hand, those
limiting factors are not controlled, the estimates become little more’
than guesses. Prematufe highway congestion, deterioration of water-
supply in quality or quantity, and the haphazard creation of nuisances
due to inadequate sewerage, all of which may follow uncoordinated
growth, can invalidate the most carefully made estimates. Whether
the financial structure for rapid transit is to be based solely on fares,
or whether it be designed to rest in part also on benefit assessments,
the entire plan of financing may prove unsound unless all the factors
essential to urban land utilization are considered together. Here
again, the need for unified planning and control is obvious.
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These statements are not to be interpreted ‘as reflecting in any

~way either on the municipal officials in the area under discussion, or

on the individual subdividers or other agencies concerned. In a
number of instances, the localized plans of the political units and of

- the private developers were well conceived. In this, as in other lines

of human endeavor, however, no amount of brilliant individual play
can take the place of teamwork. Throughout the entire region,

there is a need for an: effective agency through Whlch team work can.
be developed «

Regional Problems Along Morris Ccmal

In connection with the studies of the Newark-Paterson line, the
results of which are summarized in Chapter I of'this report, we again
encountered imponderable factors of a serious nature in connection
with the suggested canal route. For several ‘miles of its course
through Bloomfield and Clifton that route is ﬂanked on one or both
sides by undeveloped acreage. Although we have not conducted
detailed investigations in those fields, we are inclined to believe that
the section presents no unusual features as regards either sewerage
or water supply. Existing trunk water mainslj‘and outfall sewers
possibly could be made to serve the acreage that would be opened for
development by the proposed line. The only new facilities .of that-
character . which would . then be required 1mmed1ately would be the
necessary laterals. In short, the limitations on future growth imposed
by the existing sewer and water systems are common to the munici-
palities in that portion of the transit district as’'a whole, and their
expansion to meet increased demands would not be localized within
the boundaries of the present undeveloped areas. So far as those
two factors alone are concerned, our engineers ‘thelefore would be
warranted in assuming that the raw lands there can be ut1hzed in an’
intensive manner for urban purposes. i ‘

Unfortunately, those raw lands are held in a’ number of separate
ownerships which are irregular in shape and size.” That fact, coupled
with the broken topography of the section, makes it quite impossible

to predict the street plan which, under existing conditions, will grow

up to serve the tracts now in acreage. The extent to which the
eventual plan provides easy and .direct access to ‘the stations on the
suggested transit line must affect profoundly the area and the popu-
lation which that line can be made to serve. The essential here to the
adequate planning for a transit line is the development of a master
street plan; and of subdivision control. ; :
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~ We believe that these instances indicate clearly two things with
reference to intercounty and intermunicipal problems: the fact that
planning for transit, highways, sewers, water supply and meadows
reclamation must of necessity be coordinated if serious errors and
the consequent waste of public funds are to be avoided; and that the
legal obstacles which have in the past hampered and delayed regional
water supply and sewerage projects are identical with those which
now stand in the way of meadows reclamation and transit develop-
ment. z

The Complexities , of the Interstate Situation

Up to this pomt we have stressed the 1ntermun1c1pa1 and inter-
county aspects of some of the major regional problems which today
confront northeastern New Jersey. We shall now turn our attention
to the interstate phases of three of those problems—sewerage, water
supply and transit. s

If proof were necessary of the statement that the problems of
sewerage and water supply in northeastern New Jersey have interstate
ramifications of a far reaching character, it would be necessary only
to turn to legislative acts, to reports by commissions and to court
records. Take for example the New York Bay Pollution Commis-
sion, an . official body which labored unsuccessfully from 1903 to
1906 to bring about concerted action between the states of New York
and New Jersey for the creation of an interstate sewer compact.
Take the extended litigation between those states which .arose in
1908 on the plans for discharging the sewage from the Passaic Valley
into the waters of New York harbor, and which led finally to an
inconclusive compromise under which the Passaic Valley sewer now
operates. Consider also the more recent, but still unsuccessful, efforts
to formulate 1nterstate compacts with reference to future water
supply.

The quest1ons ‘whlch led to the extended negotiations or the
long drawn out litigation, in those fields are still unanswered. Fur-
thermore, they are becoming increasingly acute.

With refererice to transit, the official records do not yet bristle
with legislation and court decisions. Our own experience, however,
in the course of our negotiations affords ample evidence of the com-
plexities involved in the interstate situation. When the North Jersey
Transit Commission was created, four bodies existed in New York
City directly concerned with rapid transit: the Board of Estimate and
Apportionment, which is the chief governing body of that city;.the
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New York State Transit Commission, which subject to certain powers
vested in the Board of Estimate and Apportionment, had broad
.powers to supervise that city’s transit system, and to plan and con-
struct new extensions ; and the two operating companies, which, under
contract with the city, actually provided the rapid transit service.
Subsequently, the number of transit agencies was increased to five,
when the powers to plan and construct new lines which had formerly
been exercised by the Transit Commission, were vested in a new
agency—the Board of Transportation. No one of these bodies can
give a final answer on any point affecting interstate transit lines with-
out obtaining the consent of one or more of the others.

The officials with whom we conferred seemed to be in accord
with one another on only three points raised by our proposals. There
was substantial agreement among them that all of the present stub
‘ends on the existing north and south lines in Manhattan would soon
be required for extensions into the outlying boroughs to the north and
east; that the limited number of available north and south streets in
Manhattan which had not yet been used for subway purposes would
eventually be needed for their own lines; and that the extension to
~ New Jersey of the existing western stub ends on their east and west
lines might result in subjecting their entire rate structure for rapid
transit within the city to regulation by the Interstate Commerce Com-
mission. We do not consider that these preliminary answers to our
questions are in any way final, and we are confident that a feasible
solution of the physical connection with Manhattan Island. can be
worked out. The difficulties which have stood in the way of formu-
lating a definite plan seem to arise in part out of our own limited
powers to negotiate, unsupported by any supplementary powers to
enter into contracts ; in part also out of the wide differences of opinion
among New York City’s several overlapping transit agencies on mat-
ters of purely local concern. The causes of those difficulties can all
be eliminated, or are already in process of being eliminated, as will
be pointed out below. » , f

A further, and quite unanticipated comphca.tlon arose, when
Westchester County also created an independent commission to devise
means for obtaining access to New York: City through its own transit
lines. That commission, in its efforts to avoid the necessity of stub
end terminal operation, proposed the extension iof its lines into New
Jersey, the purpose of this recommendation being the laudable one
of providing peak loads in both directions in the expensive sections of
the subway through the heart of Manhattan Island. The distribution
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of the terminals of the commuting railways along the Hudson River
water front opposite Manhattan, had made it possible for our engi-
neers to provide in their plans for peaks in both directions by means
of the proposed interstate loop, without resort to extensions into
Westchester County. The injection of the Westchester proposals
into the situation served, however, to increase still further the already
overwhelming difficulties involved in our negotiations with the over-
lapping agencies in- New York City. Manifestly, when the region
north of New York City which also desired access 'to Manhattan
Island, suggested physical connections with our lines, the field within
which negotiatioris or}1 our part were necessary was extended.

Factors which are Tendmg to Szmplzfy the Interstate Situation

Since the creation of the North Jersey Transit Commission,
three movements have been initiated which are tending to ‘simplify
the interstate situation. The first of these is the formation of the
Suburban Transit Engineering Board of the Metropolitan District,
which came into being as a result of the joint efforts of this commis-
sion and of the Port of New York Authority. The following public
bodies and private agencies are represented on it: The North Jersey
Transit Commission; the Port of New York Authority; the Board
of Transportation of New York City; the boards of supervisors of
Nassau, Suffolk and Westchester Counties in New York; and the
trunk line carriers of Long Island, Westchester County and North
Jersey. The board is studying, among -other things, the common
problems created by the needs of the three outlying sectors of the

' New York Metropolitan District for direct rapid transit connection
with Manhattan Island. The extent to which the North Jersey
Transit Commission has contributed its funds to the support of the
board’s activities is indicated by the financial statement which appears
in the appendix to this report. _

A second ameliorating factor has been. introduced as the result
of the success of two interstate agencies in the construction of bridges
and tunnels connecting the two states. It is obvious that those bridges
and tunnels alone would have been quite useless, if other govern-
mental agencies on both sides had not constructed the necessary
approaches. Taking the Holland Tunnels as an example, the City
of New York provided the necessary avenues of access at the eastern

" portals, defraying the costs of extending or widening Canal Street,
Sixth ‘Avenue and Church Street in part by special assessiments, in
part by taxation on the city at large. In New Jersey, on the other
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hand, the state government relieved the municipalities of all respon-
sibility for providing access to the western portals, and assumed the
entire burden of constructing the approaches ouit of its own funds.
If, now, those tunnels, together with the approaches in New York
City, and from Jersey City to Elizabeth.in this state, had all been
conceived of as one project to be financed by the same agency and in
the same manner throughout, the comphcatlons would have been
enormously increased. ;

A rapid transit line is merely a highly spec1ahzed form of public
highway. A highway of this character, designed to connect New
Jersey with the lower part of Manhattan Island; like any other high-
way, would of necessity consist of three parts-—a tunnel under the
river, and the approaches to the tunnel on either side. « Assuming
public ownership, as in the case of the Holland Tunnels and the con-
necting highways, can not the cost of financing be broken up into
three parts; the tunnel proper to be constructed by an interstate
agency financed in part by cash advanees from the governmental units
concerned on either side the river, in part by bonds issued against
the earnings of the tunnel; the connecting lines on either side to be
. constructed at the expense of the governmental units on each side of
the river? ; : >

There was necessity for coordinated plannirig before the site and
the design of the Holland Tunnels were selected. There would be
even greater necessity for coordinated planning in the case of rapid
transit lines. Fortunately, a body adequate to those needs in New
York City, and for cooperation with similar bodies in other munici-
palities and in other states, is now being proposed. This constitutes
the third factor which must play a large part 1n the final solution of
the problem.

A carefully drawn measure which provides for the creation of
a planning commission with broad powers not only in the formula-
tion, but also in the preservation, of a master plan to guide the future
growth of New York City, has been laid beforé the Board of Esti-
mate and Apportionment. * All of the essential elements in tirban land
utilization—among them street plan, water supply, sewerage and
sewage disposal, and rapid transit—are eventually to be drawn within
the scope of the master plan. Furthermore—and this matter is of
especial interest to northern New Jersey—the proposed planning com-
mission is to be empowered to negotiate with any.and all governmental
units in the New York metropolitan region, to'the end that it may
develop its own plan as logical parts of a larger regional plan.
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It is true that no legislative action had been taken on this measure
at the time this report was prepared. On the other hand, the bill was
drafted by an attorney retained by the city government for the pur-
pose ; its provisions were drafted with full knowledge not only of the
manifest need for coordinated planning, but also of the comparable
statutes already in force elsewhere in the state of New York; and
finally, it has the whole hearted support of a large number of influ-
ential civic associations. It is a reasonable assumption, therefore,
‘that the New York;City Planning Commission, clothed with broad
powers of control over new - developments within that city, and
charged with the duty to cooperate with neighboring sections of the
metropolitan area, is destined soon to come into being.

It is evident from the foregoing pages that a number of the pieces
in the .intricate pictiire puzzle presented by the New York Metro-
politan Area are beginning to fall into place. Representatives of all
the outlying sectors which have common interests in obtaining rapid
transit access to Manhattan Island have been brought together under
official auspices into one body—the Suburban Transit Engineering
Board—which is busily engaged in formulating plans for a joint
delivery system in New York City for all suburban lines. By the
time those plans are ready for submission, that board, beyond any
reasonable doubt, will find one single body—the New York City
Planning Commission—authorized to negotiate with it in behalf of
New York City, inplace of the five separate overlapping agencies
with whom we have: had to deal in the past. New York City has
ample means to finance its part of such a system, and it has the same
interest in financing it which has led it in the past to open new streets,
to widen old streets, and to plan elevated highways for the accom-
modation of the immense volume of regional and interstate vehicular
traffic- which converges on it. Finally, the Port of New York
Authority has demonstrated its capacity to finance the necessary

. interstate connections by the methods it has developed for use in
connection with its four vehicular bridges. That part of the picture
puzzle which extends from the western shores of the Hudson River
to the eastern limits of the metropolitan area is beginning to take on
a semblance of order. The only major part which still remains in
utter confusion is the jumble created by the nine counties and 260-
odd municipalities in the North Jersey Transit District. Before the
puzzle can be solved completely, one single body with power to plan,
contract and finance in matters of regional concern must be created
in the metropolitan area of northern New Jersey. - As we view the
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situation, the march of events has definitely shifted the emphasis from
the interstate aspects of the problem to the purely intrastate phases.
involved in regional organization in New Jersey

As long as the New Jersey sector of the NeW York Metropohtan
Area is broken up into an uncoordinated mass of counties and munici-
palities, it is, and must continue to be, at a disadvantage in dealing
with New York City in matters of regional concern. As soon, how-
ever, as the three millions of population residing in that area unite
for regional purposes only into a metropolitan district, backed by
their billions of taxable resources, that disadvantage will disappear.
When that time comes, the legally constituted representatives of the
" New Jersey region will sit down as equals with those of New York
City in all negotiations concerning regional matters in the interstate
field. : i
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CHAPTER III
A NORTH JERSEY METROPOLITAN DISTRICT

In the preceding chapter, we analyzed first the several costs in

time, money, efficiency and equity which are inherent in the existing
legal machinery under which nearly all projects affecting more than
one municipality or county in northeastern New Jersey have hitherto
been carried out. Next, we took up the facts which point inescapably
to the conclusions that the legal remedies which are essential to the
adequate administration of rapid transit are equally essential for
other major regional projects, such as sewerage, water supply and
. meadows reclamation; and that the preparation of well grounded
physical plans for any one of the four types of major projects cited
requires effective coordination with all of the others. These facts in
conjunction have led us to the further conclusion that the interests
of northeastern New Jersey require the creation of ‘a mietropolitan
~district which shall have financial autonomy and ample authority to
construct and manage all projects which are purely regional in their’
nature. When finally .we approached the problém from the stand-
point of the interstate phases involved, and analyzed the steps toward
coordinated regional organization which have been taken in other
parts of the larger interstate metropolitan area of which northeastern
New Jersey is such an important part, the facts again pointed to the
. need for a definite regional body in northeastern New Jersey with
power to negotiate and contract on regional matters of interstate
concern. . o

It is therefore with a sense of pleasure that the North Jersey
Transit Commission learns of the introduction into the current legis-
lature of the state of a joint resolution for the appointment of a
commission to study and recommend the methods for district organ-
ization. Such action by the legislature is in a large way anticipatory
of the recommendations which this commission had already deter-
mined to make as a result of its protracted studies in its own field.
We have no desire to encroach on the subject assigned to the new
commission. In view of the fact, however, that our own studies have
been supported out of appropriations made by your body, we should
consider ourselves remiss in the discharge of our obligations if we
did not present herein at least the major outlines of the work we
have done in the specific field of district organization for rapid transit,
as well as in the broader sphere of district organization as a whole,
of which the narrower field assigned to us is an integral part.
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Boundary of Proposed District

With reference to the area to be included in the proposed district,
there are good grounds for the argument that the boundaries of the
existing North Jersey Transit District, which include all of the coun-
ties of Essex, Hudson, Passaic, Union, 'Bérgén, Middlesex, Mon- .
mouth, Morris and Somerset, should form the boundaries of the pro- )
posed metropolitan district. The work of this;commission in con-
nection with its traffic census of 1924, the studies of the Committee
on Regional Plan of New York City and Its Environs, and the inves-
tigations carried on by the committee which set up the boundaries
of the New York metropolitan area for the Bureau of the Census
of the Federal Government, ‘all prove conclusively that the web of
economic forces which binds this area into one homogeneous regional
unit extends out into all of the counties named.:

On the other hand, the statistics with a béaring on the matter
have been collected largely under a plan in which the counties were
used as units. There can be no doubt that there are within the out-
lying counties certain townships which are today, and which may
continue for some time to be, distinctly outside the zone of influence
of the metropolitan forces which have brought the region into being.
Whether or not the interests of those marginal townships, as well as
of the region as whole, can best be served by their inclusion in, or by
their exclusion from, the proposed metropolitan’ district, can only be
determined by ‘a more detailed study of the spec1ﬁc problems con-
fronting those townships than we have had an opportunity to make.
In conducting such a study, however, care should be taken lest the
narrowing of the district boundaries should lead to the exclusion of
units of local government which will benefit directly as a result of
regional activities, and which should therefore in all justice be
included. , '

There is already in existence a metropolitan district—that of
the Port of New York Authority—which includes all or part of each
of the nine counties included in the North Jersey Transit District.
Unfortunately for the purposes of a metropohtan district such as
that which'we have in mind, that district is bounded by straight lines

connecting points of known latitude and longitudé. If, however, those .

straight line boundaries were modified so as to include within their
limits every unit of local government other than a county which is
included in whole or in part in the New Jersey sector of the present.
Port of New York District, the resultant figure would include the
smallest area which should be considered in the creation of the new
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metropolitan district. Should valid reasons be discovered for exclud-
ing some of the marginal townships which are included in the exist-
ing North Jersey Transit District, then the best possible location for
the boundaries would no doubt be found to follow along the boun-
daries of existing municipal units somewhere between the existing
nine county boundaries and the extended Port District boundaries
just outlined.

District Organizatién

In our search for a form of district organization suitable to the
needs of northeastern New Jersey, we have examined the govern-
mental forms devised to meet similar needs in other sections of the
country. The report isubmitted to your body in 1927 analyzed at some
length certain of those governmental forms, and drew some definite
conclusions with reference to them. We feel that it will not be amiss
at this point, however, to summarize briefly the characteristics of
some of the forms discussed at that time, and of certain others which
we had already dismissed from consideration when that report was
prepared. Our purpose is simply to give a birdseye view of the major
alternatives from which other sections of the country have made their
choice when confronted by analogous problems,

Many of the early attempts in this country to set up governmental
units adequate to meet the needs of economic areas which had
expanded beyond the boundaries of the central municipality were
based on consolidation. Within reasonable limits, that method is both
effective and desirable. When applied to extensive economic regions,
however—regions composed of a large number of independent munic-
ipal units with widely diversified needs and standards of administra-
tion—it results in unwieldy and inelastic bodies which succeed in
solving certain major problems only at the expense of raising up a
new host of difficulties which they are not equipped to meet. There
can be no doubt that the remedy of consolidation, if applied through-
out a district so extended, and so diverse in its local problems, as
northeastern New Jersey is, would be worse than the disease it was
designed to cure.

Another form of regional organization which avoids the evils
of over extended consolidation has been applied to the solution of
the common problems which affect the City of Boston and a number
of the other municipalities in that vicinity. In that case, metropolitan
district commissions have been set up as administrative arms of the
state. The operations of those commissions in the provision of
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regional water supply, sewerage, parks and parkways—and to a more
limited extent, rapid transit—are financed by the issue of bonds au-
thorized by the state legislature, and supported by the full faith and
credit of the state. The sums in excess of the:revenues of the dis-
tricts which are required for the' retirement of the bonds and the
interest thereon, and for the expenses of administering the districts,
are levied in the form of taxes on the districts themselves. The plan
has worked efficiently. On the other hand, it places in the hands of
the -state legislature the control over certain matters which are pri-
marily of local concern. Furthermore, the fundamental differences
between the constitution of New Jersey and that of Massachusetts
would make the adoption of the plan in thlS state impossible without
const1tut10na1 amendment.

In a number of states, regional bodies W1th financial autonomy
have been created for the purpose of admlnlstermg a single regional
function without regard to municipal or county!lines. Flood control,
- sewerage, water supply and park systems have been the most com-

mon purposes for which agencies of this type have been established,
but districts for the provision of transit facilities are not unknown.
In a few instances, closely related matters, such as water supply,
sewerage and flood control, have been ass1gned to one single com-
mission. Whether those commissions are elective or appointive, they
are usually authorized to issue bonds on the fdith and credit of the

 district, and to levy taxes or assessments for the support and retire-
ment of those bonds. When the districts are so extenswe as to include
a number of municipalities, or to cross county - ilmes, their taxes and -
assessments are usually made collectible through the same agencies
which collect taxes and assessments for the local government within
“the district. ’Re‘gional bodies of this type have proven their value in
the solution of major problems in a number of states.

During the past two decades, a great deal of work has been done
in this country looking to the reorganization.and simplification of
state and municipal governments. The purposes, among others, have
been to reduce to one the number of governmental agencies which are
concerned with any given function, or with closely related functions;
to -eliminate all overlapping authority; to establish definite lines of
responsibility for every task; and to set up an- administrative mecha-
nism which will permit of coordinated effort and cooperation with a
minimum of friction. That tendency has recently mamfested itself
also in the proposals for regional governing bodies.

One example of this newer type of reg10nal government whose
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development this commission has watched closely is that which is now
in process of creation in the area of which Pittsburgh, Pennsylvania,
is the center. That section is confronted by problems of a regional
nature including water supply, sewerage, through highways, parks,
rapid transit, and flood control. -Instead of setting up a separate
agency for each of these purposes, the present plan calls for a single
agency which will handle all such matters as concern directly two or.
more of the 120-odd municipalities which are included within-the dis-'
trict boundaries. In all matters of purely local concern, however, all
of the existing local units will continue under their present names and
forms of government, and with their present boundaries and powers.
Because the bouhdariés of the region are coterminous with those

of Allegheny County in which the constituent municipalities are
located, the new regional government is to exercise the functions of
“the present county government as well as the regional functions which
are to be delegated to it by the new charter. With the exception of
the control over county functions, we believe that the Pittsburgh plan
of regional government is the one which is most readily adaptable to
the solution of the problem which confronts northeastern New Jersey.

It would be superfluous to repeat in detail at this point all of the
factors which have been considered in arriving at the conclusion that
a regional governing body, vested with financial autonomy, should be
created by act of the legislature. Those matters were discussed at
length in our report submitted during the legislative session of 1927.*
Our studies at that time were made with reference simply to.a
regional body for purposes of rapid transit alone. The analyses and
conclusions apply with equal force, however, to the more comprehen-
sive metropolitan body which is here under discussion. The esseritial
characteristics of such a governmental agency, in order to bring it
within the principles established by the constitution of the state, as
interpreted in the decisions handed down by our courts thereunder,
would seem to be these: that the boundaries of the district should
be coterminous with the outer boundaries of the taxing districts
included within it; and that the legislative governing body of the dis-
trict should be elected by the voters of the district.

District Powers

In the delegation of powers to the proposed metropolitan district,
the most scrupulous care should be exercised in order to avoid

1 Report of the North Jersey Transit Commission to the Senate and General Assembly
of the State of New Jersey, 1927; p. 124 ff.
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_encroachments on the powers of those municipalities and counties
which are to be included in it. The sole ‘pu'rp'ose in the establish-
ment of such a district should be the creation of a body capable of
handling those matters which no single municipality or county within
the district can handle on its own account. The functions which have
already been abundantly stressed in the foregoing pages—regional
water supply and sewerage, intermunicipal and mtercounty meadows
reclamation, and 1ntrastate and interstate rapld transit—are typical
~ examples. :

Whether or not the metropolitan district government should be

given powers at least of an advisory nature over major street and
boulevard plans, land platting and major park systems is a question
which deserves close study. The State Highvs}ay Commission has
done much ‘in the past and will undoubtedly do more in the future
to provide highways suitable for the dense streams of traffic which
originate and terminate outside the boundaries of the proposed dis-
trict. That is, and must continue to be, a state function, administered
and financed direct by the state government itself. Between super
highways of that type on the one hand and the municipal and county
highways on the other, there may exist a need for an intra-regional
system. Under conditions of perfect cooperation, such a system
could no doubt be created simply by bringing the plans of the several
counties and municipalities into harmony with one another. How-
ever, since voluntary cooperation sometimes breaks down even with
the best of intentions among all concerned, there are good grounds
for the belief that the metropolitan government should be invested
at least with limited powers over subdivision control, and analogous
matters in so far as a major thoroughfare plan would be affected
thereby. ,
A grant of powers to do certain things is, of course, useless
unless that grant includes the power to finance the things to be done.
In other words, the proposed metropolitan district will be helpless to
carry out and administer regional projects of any kind unless it is
clothed with financial autonomy. It must have the right to issue
bonds, to levy taxes and special assessments, and to establish rates
for the use of its utilities. : i

Regional Bonds . o '

The question of regional bonds is a delicate{;‘ one, largely because
of certain provisions in the New York Banking Law which affect the
saleability of New Jersey’s county and municipal bonds. A detailed
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study of this phase of the problem was included in our report sub-
mitted in 19272 That study worked out the amount of borrowing
power which could be allocated to the district without conflicting with
the existing laws in New Jersey which govern municipal and county
indebtedness, and without affecting the credit of -the counties and
municipalities within the district under the provisions of the New
York law. Since that time, the New York law has been substantially
amended, and a new study will be necessary before the extent of the
borrowing power which can be made available for dlStI‘lCt purposes
can be ascertained.

Leaving this specific point aside, there are however certain gen-
eral principles which are alteady well established in the laws of the
state relative to county and municipal indebtedness and which should
be made applicable to the bonds of the district. All bonds issued by
the district, whether they are to be retired out of general taxes, special
assessments or utility earnings, should be supported by the full faith
and credit of the district as a whole; they should be issued only in
serial form; and their term should be rigidly limited.” Temporary
improvement notes.or bonds similar to those now used by counties
and cities should be permitted subject to the same safeguards which
the existing laws now provxde in the case of the units of local govern-
ment.

R egiohai Taxes

In the matter of taxes, similarly, the general. principles already
applied by existing laws to municipalities, should be extended also to
the proposed metropolitan district. The district governing body
should have the right to levy taxes for its expenses of maintenance
and operation after the adoption of a budget; it should have the
right to determine the proportions in which debt charges were to be
supported by general taxes, special assessments and utility earnings;
it should be compelled to make provision in its general tax levies for
all deficiencies in the amounts available for debt charges which might
arise because of failure to collect any anticipated revenues from utility -
earnings or special assessments. - The tax levies should be extended
on the same rolls, and by the same authorities who now extend other
general property taxes. The taxes should be collected on the same
bills and at the same time as other taxes, and the full amounts of the
levies should be paid over by the local governments for the use of the

21bid; pp. 47-50 and pp. 248-254.
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d1str1ct on the same day and in the same manner as state and county
taxes are so paid over. 1

Special Taxing Districts

In a district so extended and so varied in its needs as the pro-
posed metropolitan district, it is inevitable that projects which are
of primary necessity in one part of the region will be of absolutely no
value to another. For this reason, it would be highly desirable to
include among the powers of the district that of setting up special
districts within which the burdens for special projects would be
localized. The Boston metropolitan districts ab0ve referred to, and
the sanitary districts in Westchester County are special districts of
that type, their boundaries being established w1th an eye on econotnic
considerations, and without regard to the boundaries of any existing
political units of local government. The extension and collection of
the taxes levied on these special districts by the officials of the pet-

manent taxing districts which are included in whole or in part within
* them has created no unusual difficulties of any character. Whether
or not districts of that type can be set up in this state, after due notice
and hearing, is, perhaps, a debatable question. | The advantages of
flexibility and of fairness in the distribution: of financial burdens
which the plan offers, and the general satisfaction which has fol-
lowed its use in other states, entitle it to seribus consideration if
the legislation for the proposed metropolitan district is drawn.

Because of the legal obstacles which may stand in the way of

- including this among the powers to be conferred on the regional gov-
erning body, and because also of the difficulties: which may arise in
attempting to use the ordinary methods of levying special assessments
in connection with major improvements so extended in scope as those
which would be carried out by that body, this commission has been
much interested in a type of levy which has come to be known as a
“special assessment tax”. In one form or another it has been used
and sustained by the courts in several states, but it seems to have -
reached its highest degree of development in California’s Acquisition
and Improvement Act of 1925, That law provides that the costs of
an improvement may be met in whole or in part by the issuance of .
bonds for a term of years not to exceed thirty’; ’and that the annual

requirements for the retirement of, and the interest on, those bonds . =~

shall be met “by the levy of special assessment taxes upon the lands
within the-assessment district, in accordance with the provisions of
this act, according to the assessed value of said lands, exclusive of
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the improvements thereon”. It further provides that “if, in the judg-
ment of the legislative body conducting the proceeding, varying bene-
fits to be derived by the different parcels of land lying within the
assessment district so require, the said district may be divided into
zones according to benefits. Said district may be divided into as many ’
zones—up to the total number of parcels of land in the district—as
may be deemed necessary, and each zone shall be composed of and
include all the lands within the district which will be benefited in like
measure. Said legislative body shall also determine the percentage of
the sum to be raised each year by the levy and collection of said
special assessment taxes in said district for the payments on the prin-

- cipal and interest of the bonds, which will be raised from the lands in
each zone.” Ample provision is also made for public hearings, at
which all persons who object to the improvement itself, to the extent
of the assessment district, to the zones (if any) into which said dis-
trict is to be divided, or to the percentages to be raised from each of.
said zones, or to any or all of the foregoing, may appear and be
heard.? /

Special Assessments

The difficulties of predicting accurately in advance the amount
of benefit which will accrue to any given parcel of land as a result of
the construction and loperation of a rapid transit line, for example, is
amply illustrated by the studies conducted by this commission during
1926 relative to the éhanges in land values.in Jersey City which fol-
lowed the construction of the Hudson and Manhattan Railroad.
These studies were reported in some detail in our report of 1927.*
That astounding enhancements in land wvalues, attributable pri-
marily to the construction of that line, did occur, the evidence there
submitted proves clearly. On the other hand, it is doubtful whether
any man could have been found in 1910 who could have foreseen even
with approximate accuracy the amazing changes which have occurred.
If, on the other hand, that project had been a public one to be
financed by special assessments, and if a man had been found with
sufficient prevision in 1910 to prepare an accurate roll in proportion
to the benefits which have since followed as a result of that construc-
tion, it is doubtful whether the roll could have been sustained at
that time. The largest of those enhancements in land value did not

3 California Statutes 1925, p. 849; amended statutes 1927, chaps. 732, 858, 870.

* Report of the North Jersey Transit Commission to the Senate and General Assembly
of the State of New Jersey, 1927, pp. 81-89.
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begin to show themselves clearly either to the land owners themselves
or to the outside speculators until several years had elapsed, and the
economic forces set in ‘motion by that rapid transit line have not yet,
after the lapse of seventeen years, ceased to create further enhance-
ments. :
Other facts Wthh militate against the successful use of the usual
type of special assessment procedure were developed also by the study
of land values in Bergen County with reference to transportation
lines.> The influence of a transportation line on the value of the
lands in the area served by it, will be governed not alone by the
proximity of the stations to the lands in question; but by a large num-
ber of independent variables. The effect of the latter may be to
cause the actual enhancements which could not have occurred without
the construction of the transportation line in question to distribute
themselves in a manner varying widely from any that could have
been predicted in advance.

Under the “special assessment tax” above descrlbed the neces-
sity for attempting to estimate in advance all the probable enhance-
ments throughout an extended district is avoided. Throughout the
life of the improvement bonds, actual enhancements in land values, as
soon as they make their appearance on the successive annual assess-
ment rolls prepared for the levy of general taxes, will result imme-
diately in increasing the levies on those properties which have
enhanced in value at a rate in excess of the average for the benefit
district as a whole. Because the aggregate amount to be levied against
such a district as a whole is fixed in advance, increased levies against
the properties which -have achieved a substant1al enhancement in
value must be accompanied by corresponding decreases in the levies
on those which have been enhanced less than the average. The net
result of the plan is to adjust the successive annual levies throughout
the life of the improvement bonds as nearly as may be in proportion
to the tangible benefits which have been conferred by the improve-
ment, up to the time when each such levy is to be made.

The special assessment procedure outlined in the existing Act
Concerning Mun1c1pa11t1es, is a highly useful one, and we believe it
should be made available for use by the metropolitan. district in con-
nection with its major improvements. For the reasons just outlined,
however, provisions for the use of the “special assessment tax” should
also be included in the grant of powers. The district governing body

5Ibid, pp. 89-109 and 145-167.
¢N. J. P. L. 1917, Chap. 152, as amended.
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should have the right in each case to exercise its discretion in choos-
ing the method which it considers best adapted to the purpose of
apportioning the assessments as nearly as may be in proportion to
benefits. We believe, furthermore, that the specml assessment tax
districts could be used as' effective substitutes for the special taxing
districts whose desirability was stressed above; and that the doubt
which has been cast on the constitutionality of the latter could in no
way be construed as applying to special assessment districts created
for the purpose of making assessments in proportion to benefits.

Powers to Negotiate and Contract

The nature of many of the functions which would be delegated
to the proposed metropolitan district governing body is such that they
are closely interrelated with the functions of municipalities and coun-
ties within the district itself, with those of interstate agencies such as
the Port of New York Authority, and with governmental units in
other states. In order to expedite the consummation of projects
which clearly affect the interests of others, the district governing
body should be given the right to negotiate with the other agencies
affected and to enter into contracts with them. It should also be
vested with powers of eminent domain and subpoena.

So- far as municipalities are concerned, for example, there is no
reason why cooperative projects such as the joint outlet sewers which
have been constructed by cities in Essex and Union Counties should
not be carried out in the future in the same manner. The district,
however, should have the right to insist that the improvement con-
form to the master plan for the region as a whole. When all the
municipalities concerned in a given undertaking are in complete accord
on physical plan and on the proportions in which they will extend
their credit; there would seem to be no valid reason, furthermore,
~why the district government should not be permitted to serve the
cooperating communities as agent, in the same manner as that in
which the existing state agencies have served them in regional mat-
ters. Both of these plans would help to conserve the necessarily lim-
ited borrowing capacity of the district, and would husband its
resources for those projects which can be carried out effectively only
by the district governing body dlrect or in cooperation with inter-
state agencies.

Reference has already been made in Chapter. IT to the develop-
ment of the Port of New York Authority as an effective agency for
constructing projects of an interstate nature, and to the movement
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in New York for a coordinated city planning commission with a defi-
nite mandate to negotiate with analogous bodies in other municipal-
ities and in other states. The right to negotiate and to contract with
agencies in those fields is, of course, a basic essential in the powers to
be delegated to the district governing body.

The right of the Port of New York Authority to enter into con-
tracts with units of government smaller than the two states which
are parties to the interstate compact which brought that body into
being is at least foreshadowed in the present terms of the compact.
The amendments required to make that right definite and clear cut, if

“such should be deemed necessary, would hardly be matters of extreme
difficulty. :

Conclusions

With .a district governing body in New ]ersey empowered to
participate with New York City in advancing small percentages of
the estimated costs of constructing the interstate bridge or tunnel
connections for rapid transit lines, and with a' Port Authority author-
ized to finance the remainder of such costs by its own bonds sup-
ported solely by tolls, one of the greatest problems in the provision
of the much needed interstate rapid transit system would be greatly
simplified. So far as rapid transit is concerned, this commission has
become convinced that a regional body with taxing and bonding
powers, working in close cooperation with the City of New York and
the Port of New York Authority, offers the only means by which the
proposed interstate lines will ever be built.

For reasons which have already been sufﬁéicntly stressed in the
preceding chapter, the commission feels also that the intrastate situa-’
tion requires the close coordination of physical planning for all
regional projects, and that such coordination can be obtained only by -
the creation of a metropolitan district with powers such as. those out-
lined in this chapter.

We have pursued this subject as far as we were able w1th1n the
limits of the funds provided and of the legislation creating this com-
mission. The studies have progressed to a stage where, if the Legis-
lature so decides, they can rest uhtil it sees fit to authorize the creation.
of a district and the machinery for district governing body, without
serious consequences to the future of the undertaking.

So far as the present commissioners are concerned we feel that
we can now appropriately be released from further service. However
we repeat with all emphasis possible that provision for' the carrying
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on of the studies and for the custody of the accumulated data and
maps should be made either by the continuation of this commission
under a new personnel, by the creation of a new interim body or by
some other way that the Legislature may direct.

Respectiully submitted,

NORTH _TERSEY TRANSIT COMMISSION.
BERTRAM H. Saunpers, Chairman,
WALTER M. DEear, Vice-Chairman,
H. HATCcHER, Secretary,
_LUK.MES W. CosteLLO, Commissioner,
AlVRCHIBALD M. Cox, Commlssmner
WILLIAM F. HorruanN, Commissioner,

‘] ManteLL, Commissioner.

1
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APPENDIX I
CHAPTER 104, LAWS OF 1922

An Act to establish a commission to study and report upon plans
for providing a comprehensive scheme of rapid passenger transit
between the several communities in the counties of Bergen, Essex,
Hudson, Middlesex, Morris, Passaic and Union, as well as between
such communities and the city of New York, and making an appro-
priation for the expense of said commission, -

WHEREAS, By act of the Legislature entitled “An act to authorize
a commission to enter into compact or agreement with the State of
New York for the development of the port of New York,” passed
April seventh, one thousand nine hundred and twenty-one, a com-
mission now exists for the development of a comprehenswe plan for
the development of said port; and

W HEREAS, Said comprehensive plan in its consideration of trans-
portation problems does not include the problem of passenger traffic
in the territory covered by said port development plan; and

WHEREAS, Said problem of passenger traffic should be considered
in cooperation with the port development commission so as to develop
an efficient system of rapid passenger transit between the New Jersey
municipalities lying within the territory covered by said port develop-

ment plan and between said respectlve mun1c1pa11t1es and the city of
N ew York;

~ Belr ENACTED by the Senate and General Assembly of the S taté
of New Jersey:

1. The Governor shall appoint seven commissioners who shall
have power to study and report upon the best plan or plans to be
followed in providing a‘comprehensive scheme of rapid passenger
transit between the several communities in the counties of Bergen,
Essex, Hudson, Middlesex, Morris, Passaic and Union, as well as
between such communities and the city of New York. All of the
commissioners shall be residents of the aforesaid counties. Not
more than two commissioners shall be residents of any one of such
counties. Before making its report the commission shall make a
thorough study of rapid transit conditions in the aforesaid area, and
shall take and employ such professional skill and assistance as it may
need for the effective working out of a comprehensive and adequate
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plan of rapid transit to facilitate and provide “intercommunication
between the different communities in the aforesaid counties as well
as between such communities and the city of New York.

2. The commissioners appointed pursuant to the provisions of
this act shall be paid the necessary expenses incurred in the perform-
ance of their duties, but shall serve without compensation. They
shall select one of their number as chairman, and may employ a sec-
retary and such other assistants as are needed in-‘the performance of
their duties. The sum of five thousand dollars ($5,000), ot so much
thereof as may be necessary, is hereby appropriated out of any
moneys in the State treasury not otherwise appropriated. The
moneys hereby appropriated shall be paid out by the State Treasurer
upon warrant of the Comptroller, upon vouchers 51gned by the chair-
man of said commission.

3. This act shall take effect immediately.
Approved March 11, 1922,
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APPENDIX II
JOINT RESOLUTION NO. 3, LAWS OF 1924

Joint Resolution continuing the North Jersey Transit Commis-
sion, appointed pursuant to the provisions of chapter. 104 of the Laws
of 1922 and making an appropriation for the expenses of said com-
mission. ‘ ' ’ :

- WnEreas, The growing problem of passenger congestion on the
commuting lines operating into New York City from the northern
counties of New Jersey is one of the most important now facing our
State for solution, both from the standpoint of the health, comfort
and convenience of citizens of this State daily using such lines and
from the standpoint of the development of the wealth and resources
of that portion of the State; and

WH_EREAS,‘By chapter 104 of the Laws of 1922, a commission
was established for the purpose of studying and reporting a compre-
hensive plan for the relief of this condition; and

WHEREAS, Said commission has never received any appropria-
tion from the State with which to carry on the duties imposed upon
it and has now presented to the Senate and General Assembly of the
State of New Jersey through His Excellency, George S. Silzer,
Governor of the State of New Jersey, a report setting forth tenta-
tively suggestions for the solution of this problem and urging an
appropriation sufficient to engage the necessary engineering and other
expert opinion; ,

- BeIr RESOLVED by the Senate and General Assembly of the State
of New Jersey:

1. That the commission appointed pursuant to the provisions
of chapter 104 of the Laws of 1922 be and the same is hereby con-
tinued and directed to complete its investigations and to embody its
recommendations for a comprehensive and adequate plan of rapid
transit as in said chapter 104.of the Laws of 1922 provided in a report
to be submitted to the legislative session of 1925. ’

2. For the purpose of employing such professional skill and
assistance as it may need for the effective working out of said plan
and of meeting the reasonable expenses of said commission in the
performance of its duties, there is hereby appropriated, when approved
by the appropriation committee, the sum of twenty-five thousand
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dollars, which sum shall be disbursed by the State Treasiirer upon
warrant of the Comptroller after approval of bills of said com-
mission. ‘ | :

3. This. joint resolution shall take effect imrhediately.

Approved March 8, 1924. ’
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APPENDIX III
JOINT RESOLUTION NO 3, LAWS OF 1925

Joint Resolution contmumg the North, Jersey Transit Commis-
sion, appointed pursuant to the provisions of chapter 104 of the Laws
of 1922, extending its jurisdiction and making an appropriation for
the expenses of said commission. . S

WHEREAS, By joint resolution entitled “Joint resolution con-
t1nu1ng the North' Jersey Transit Commission, appointed pursuant to

. the provisions of chapter 104 of the Laws of 1922 and making an

appropriation for the expenses of said commission,” approved March
eighth, one thousand nine hundred and twenty-four, the North Jersey
Transit Commission was continued and directed to complete its inves-
tigations and embody its recommendations for a comprehensive and
adequate plan of rapid transit in a report to be submitted to the legis-
lative session of one thousand nine hundred and twenty-five; and

WaEREAS, Owing to the shortness of time and to the complexity
of the problem to be studied said commission has been unable to
recommend such a comprehensive and adequate plan of rapid transit,
as appears by its report submitted to this Legislature; and

WaErras, The studies of said commission have shown that
properly to mvestlgate the transit situation and to recommend a com-
prehensive and adequate plan of rapid transit in the seven counties
mentioned in chapter 104 of the Laws of 1922, it is necessary to
extend its studies into the counties of Monmouth ‘and Somerset ;

BE It RESOLVED by the Senate and General Assembly of the State
of N ew T ersey:

1. . That the ]L‘ll‘lSdlCthl’l of the commission appointed pursuant
to the provisions of chapter 104 of the Laws of 1922 be, and the same
is extended so as to cover such pdrtions of the counties of Monmouth
and Somerset as in the judgment of the said Commission should be
studied to make possible the recommendations of a comprehensive
and adequate plan of rapid transit in the counties mentioned and
described in chapter 104 of the Laws of 1922

2. That the said commission be and the same is hereby con-
tinued and directed to complete its investigations and to embody its
recommendatlons for a comprehensive and adequate plan of rapid
transit as in said chapter 104 of the Laws of 1922 provided in a report
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to be submitted to the legislative session of otie thousand nine hun-
dred and twenty-six.

3. For the purpose of employing - such professional skill and
assistance as it may need for the effective working out of said plan
and of meeting the reasonable expenses of sald commission in- the
performance of its duties, there is hereby approprlated when ap-
proved by the appropriation committee, the sum of fifty thousand
dollars, which sum shall be disbursed by the State Treasurer upon
warrant of the Comptroller after approval of b;lls of said commission.

4. This joint resolution shall take effect immediately.
Apprdved March 6, 1925. ‘
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- APPENDIX 1V
CHAPTER 157, LAWS OF 1926 '

An ‘Act to establish a commniission to study and negotiate in
regard to and report upon the legal, financial and interstate aspects
of a plan for rapid transit between the several communities within
the counties of Bergen, Essex, Hudson, Middlesex, Morris, Passaic,
Union, Monmouth and Somerset, as well as bétween such communi-
ties and the city of New York and making an approprlatlon for the
expenses of such commission.

W HEREAS, The comml’ssion appointed pursuant to the provisions
of chapter 104, of the Laws of 1922, and of Joint Resolution number
three of the Legislative session of one thousand nine hundred and
twenty-five, has reported to the Legislature of this State a compre-
hensive plan of rapid transit to facilitate and provide intercommuni-
cation between the different communities in the counties mentioned
in said act and resolution; as well as between such communities and

the c1ty of New. York; and.

WaHEREAS, Such comprehensive plan provides for the operatlon
of rapid transit trains between New Jersey and the borough of Man-
hattan in the city, county and State of New York; and-

- WaEereas, To make such comprehensxve plan effectlve SO far as
it relates to the portlon of said proposed rapid transit system lying
within the State of New York, the consent of the appropriate authori-
ties of the State of New York is required; and

WHEREAS, Said proposed rapid transit system contempiates the
utilization in part of existing rights of way of railroads operatmg
~ within this State; :

BEe It ENACTED by the Senate and General Assembly of the State
of New Jersey:

1. There is hereby established a commission to be known as the
North Jersey Transit Commission, to consist of seven (7) members
to be appointed by the Governor by and with the consent of the Sen-
ate. Of the commissioners first appointed, three shall be appointed
for a term of one year, two for a term of two years, and two for a
term of three years; thereafter said commissioners shall be appointed
for a term of three years.  Said commissioners shall serve until their
successors shall have been appointed and shall qualify, and shall be
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residents of the couhties_ of Bergen, Essex, HuHSOn, Middlesex, Mor-
- ris, Passaic, Union, Monmouth or Somerset, but not more than two
of said commissioners shall be residents of any one of such countles

2. Said commission shall study and negotlate in regard to and
report upon the legal, financial and interstate aspects of a plan for
rapid transit between the several communities within the counties
mentioned in section one hereof, as well as between such communities
and the city of New York, and to that end is hereby authorized and
directed to negotiate with any body or bodies now existing or here-
after created in the State of New York authorlzed to study and report
upon or to regulate or to construct passenger transit facilities lylng
wholly or partly within the city of New York in the State of New
York, in respect of any rights or privileges w1th1n said ¢ity and State
of New York which shall be necessary to or appropriate for the
effective carrying out of such rapid transit plan and te recommend
to succeeding Legislatures such form of interstate treaty or compact
as in the opinion of said commission will, under existing eonditions,
most éﬁectively tend to the carrying out of said plan of rapid transit.

3. Said commission is further authorlzedf and directed to nego-
. tiate with the several railroads, parts of the existing rlghts of way
of which may be included in said rapld tran51t lan, and with oper-
- ating companies and to report the terms upon hich said rights of
way may be used in the carrying out of said rapid transit plan; and
to report terms and plans for the operation thereof ; and to study and
recommend alternatlve routes in the evert that wsat1sfactory terms for
said rights of way or any of them cannot be obtamed

» 4. Said commission shall report upoen - these subjects to succeed-
ing Legislatures embodying sue recomm_endat10ns as far as prae-
ticable in the form of legislative bills. }

5. The commissioners appointed pursuant to the provisions of .
this act shall be paid the necessary expenses incurred in the perform-
ance of their duties, but shall serve without compensation. They
 shall select’ one of their number as chalrman, and may employ a
secretary, and such engineering, legal and clerical skill and assistance
as they may need for the carrying out of the provisions of this act.
There is hereby appropriated the sum of one hundred thousand dollars
for the expenses in any annual or supplementa;li appropriation bill.

6. This act shall take effect 1mmed1a¢ely
Approved March 26, 1926. ‘



.+ APPENDIX V
CHAPTER 277, LAWS OF 1927

An Act authorizing and directing the Port of New York Author-
ity to' take up and study the interstate suburban passenger problem
within the Port of New York District and to recommend to the States .
of New York and New Jersey such amendments or supplements to
the comprehensive plan for the development of the Port of New York’
as will facilitate travel between various parts of the port district,
together with a legal plan for ﬁnancmg the same; and makmg an
appropriation therefor '

Be It ExacTED by the S enate and Geneml Assembly of the State
ofNew]ersey : ; ' _ ‘

* 1. Under and pursuant to the provisions of the compact entered
into on April thirtieth, one thousand nine hundred and twenty-one,
between the States of New York and New Jersey, consented to by
the Congress of the United States by Public Resolution No. 17,
Sixty-seventh Congress (Senate Joint Resolution No. 88), by which
the Port of New York Authority were created, and especially Arti-
cles VII and XI thereof. The Port of New York Authority is hereby
authorized and directed to make such plans for the development of
said district supplementary to or amendatory of the comprehensive
" plan heretofore adopted by the Legislatures of the two States by
chapter forty-three, Laws of New York, one thousand nine hundred
and twenty-two, and’ chapter nine, Laws of New Jersey, one thou-
sand nine hundred and twenty-two, consented to and approved by
the Congress of the"Unxted States by Public Resolution No. 66,
Sixty-seventh Congress"(House Joint Resolution No. 337), as will
provide adequate interstate and suburban transportation facilities for
passengers traveling to and from one State to the other within the
said district, and from one part of the said district to another, some-
times referred to as commuter or suburban passenger traffic, to the
end that travel between the various parts of the port district may be
made more convenient practicable and economical for those residing
in one region in the port district and doing business in another region
thereof '

To that end, the Port of New York Authorlty shall avail itself
of and consider the plans, studies, reports and data prepared by the
New York State Suburban Passenger Transit Commission, the West-
chester County Transit Commission, Transit Commission State of
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New York, North Jersey Transit; Commission, Regional Plan of
New York and Its Environs, and |any other agencies having dealt
with the ‘matter, and shall employ |such engineering and other skill
in addition to its present staff as may be required for the purpose,
- and shall, after such study, make airepo‘rt to the Legislatures of the
two States, in which shall be submitted such amendments to the exist-
ing. comprehensive plan for the dqvelo:pment of the transportation
facilities of the district or such additional or supplementary legisla-
tion as may be necessary to effectuate a comprehensive interstate and
suburban passenger transportation system for the Port of New York
district. The Port of New York Authority shall also submit, as a
part of its report a legal plan for the financing of the said improve-
ments through the Port of New York Authority as the corporate
municipal insttumentality of the two States or otherwise; provided,
however, that nothing herein contained shall be in' any way construed
to affect the power now granted by law to the North Jersey Transit
Commission. o :

2. For the preliminary work necessary the sum of fifty thousand
dollars ($50,000) or so much thereof as may be necessary, is hereby
appropriated out of any moneys in ithe State treasury not otherwise
appropriated when the same shall be included in any annual or sup-
plemental appropriation bill. The &oneys hereby appropriated shall
be paid out by the State Treasurer on the warrant of the Comptroller
of the Treasury, upon vouchers signed by the chairman of the said
The Port of New York Authority. The said sum shall be paid back:
to the State after the repayment of satisfaction of any loans from
.or debts incurred by the Port of New York Authority on its own.
bonds or other obligations, pursuant to such legislative authority as
.may be given for the effectuation of the plan so to be recommended.

3. This act shall take effect ilﬁmediately.
Approved March 29, 1927. '
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APPENDIX VI

' APPROPRIATIONS AND AGGREGATE ANNUAL EXPENDI-
' TURES OF THE NORTH JERSEY TRANSIT
| COMMISSION, 1922-1928

Fiscal Year

1922-1923

1923-1924
1924-1925

1925-1926

1926-1927

1927-1928

' ' Amount of Unexpended
Character of Appropriation . - Appropriation Expenditures Balance
$5,000 recommended ‘but not '
made available....
No appropriation
Regular appropriation, session ‘
- of 1924 e $ 25,000.00°
Supplemen?:ary session, 1925...... 10,000.00
S $ 35,000.00 $ 3493049 § 69.51
Regular appropriation—1925....., 40,000.00
State House Commission..........., 1,991.96
. $ 41,991.96 41,991.96 ...
Regular appropriation, session )
of 1926 . 100,000.00 99,067.28 932.72
Regular appropriation, session S .
of 19.27 . N '40,000.00 39,992.89 711
Total to July 1, 1928........... $216 991 96 $215 982 62 $1,009.34

As has previously been pomted out, -the act of 1922 purported to
appropriate $5,000, but this sum was never made available for-expen-
diture by the commission.

The expenditures, summarized by major classes, are indicated in
appendix VIL.



, APPENDIX VII |
' SUMMARY OF EXPENDITURES: NORTH JERSEY TRANSIT COMMISSION, 1925-1928

' 1925 1926 1927 1928 Total
SALARIES—
Legal X : $  200.00 $ 4,999.92 $ 2,500.00 $ 7,699.92
Engineering $16,584.27 24,126.89 33,136.44 22,250.71 96,098.31
Publicity o . : . 1,800.00 ) ' 4,550.00 6,350.00
Financial and Assessment - . - 3,129.00 14,437.70 - 385.00 17,951.70
Clerical : 7,111.34 6,799.84 . 3,319.64 2,297.30 19,528.12
e . Sub Total $25,495.61 $34,255.73 $55,893.70 $31,983.01 $147,628.05
NRENT (Including Janitor Service) . 1,030.50 . 1,072.50 3,900.00 - 3,900.00 - --9,903.00
OFFICE SUPPLIES AND EQUIPMENT 7,165.24 2,603.95 7,051.82 1,247.36 18,068.37
PUBLICITY SUPPLIES AND EXPENSE - 538.35 - 538.35
PRINTING AND MAILING REPORTS : 538.30 3,05896 - 3,214.49 219.00 7,030.75
MISCELLANEOQUS EXPENSE (Including Petty Cash and Ex- N : .
pense Vouchers) ' 700.84 ) 1,000.82 = 1,208.05 905.17 3,814.88
. .:.CONTRACT -WITH. NATIONAL INSTITUTE-OF: PUBLIC D e e e i EanE L sl
ADMINISTRATON OF NEW YORK 1,299.22 e 1,299.22
CONTRACT WITH THE PORT OF NEW YORK AUTHOR- )
ITY . 26,500.00 1,200.00 27,700.00

Grand Total _ $34,930.49  $41,991.96  $99,067.28  $39,992.89  $215,982.62
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