
SENATE 465

I

©ljr Cmitttunuui'alth nf iHaasadpmtta

FINAL REPORT

OF THE

Special Commission To Investigate And Study The
Continuation of Freight and Passenger Service By
The New York, New Haven & Hartford Railroad

Company, The Boston & Maine Company and

The Boston & Albany Railroad

JANUARY 22, 1958.





©lfp (Cmnmnmiu'alth of iflaiwarljuiu'tln

of

Appointed by the President of the Senate.
Sen. John E. Powers of Boston, Chairman.
Sen. Charles W. Hedges of Quincy.
Sen. Philip G. Bowker, of Brookline.
Sen. Otto F. Burkhardt of Westfield.
Sen. Elizabeth A. Stanton of Fitchburg.

«

Appointed by the Speaker of the House of Representatives.
Rep. William H. J. Rowan of Revere, Vice Chairman.
Rep. William A. Connell, Jr. of Weymouth
Rep. John T. Driscoll of Boston.
Rep. Nathaniel Tilden of Scituate.
Rep. John A. Armstrong of Plymouth.
Rep. Charles R. Doyle of Boston.
Rep. Charles A. Mullaly, Jr., of Millville.
Rep. John J. Toomey of Cambridge.
Rep. Freyda B. Koplow of Brookline.

Appointed by the Governor.
Calvin D. Crawford of Cotuit.
George A. Yarrington of Quincy.
Henry W. Huddleston of Whitman.
J. Burke Sullivan of Hingham.

Matthew F. Heaphy, Asst. Attorney General of the Commonwealth.
Com. David M. Brackman, Department of Public Utilities, designee
chairman Lang.

J. Joseph Maloney, Jr., Counsel.
Bernard I. Kaplan, Associate Counsel.
Ruth E. Nelson, Secretary.

MEMBERSHIP OF COMMISSION



Slii' (Emnmmmu'alth of fflassudimu'tts

Chap. 128, Resolve reviving and continuing the special commission
ESTABLISHED TO MAKE AN INVESTIGATION AND STUDY RELATIVE
TO THE CONTINUATION OF THE TRANSPORTATION SERVICE IN
THE AREAS SERVED BY THE NEW YORK, NEW HAVEN & HART-
FORD RAILROAD COMPANY, THE BOSTON & MAINE RAILROAD AND
THE BOSTON & ALBANY RAILROAD AND THE RELOCATION OF THE
SOUTH STATION TERMINAL.

Resolved, That the special unpaid commission established by chapter one jj
hundred and fifty-two of the resolves of nineteen hundred and fifty-six, and
most recently revived and continued by chapter forty-three of the resolves
of the current year, is hereby further revived and continued for the purpose
of continuing its investigation and study relative to the continuation of
freight and passenger service on the Old Colony Division, the Boston and
Providence Division, and the Providence and Worcester Division, of the
New York, New Haven & Hartford Railroad Company, including the Hyde
Park and Readville districts, and the New England Transportation Com-
pany and The Boston Terminal Corporation, and to the entire problem of
transportation service in the area south and east of Boston. Said commis-
sion shall consider the reports of recess commissions previously established by
reolves of the general court, relating to the investigation of transportation
facilities, and such evidence, including the testimony of experts, as it may
deem advisable. Said commission shall investigate and study the continua-
tion of freight and passenger service in the territory covered by the Boston
& Maine Railroad and the Boston & Albany Railroad and the relocation of
the South Station terminal. Said commission may call upon the department
of public utilities and other departments, boards, commissions and officers
of the commonwealth for such information as it may desire in the course
of its investigation. Said commission shall investigate the application and
effect of the segregation formula and allocation of expenses on profit or loss
of the Old Colony Division of the New York, New Haven & Hartford Rail-
road Company, and include in its report its finding concerning the same.
Said commission shall be provided with quarters in the state house or else-
where, shall hold public hearings, shall have the power to summon witnesses
and to require the production of books, records, contracts and papers, and
the giving of testimony under oath. Said commission may travel within
and without the commonwealth and may expend the unexpended balance
of the amount appropriated in item 0257-22 of section two of chapter seven
hundred and forty-three of the acts of nineteen hundred and fifty-seven,
and such additional sums as may be appropriated for expert, clerical and |1
other services and expenses. Said experts shall be appointed by the commis-
sion. Said commission shall report to the general court the results of its
study and investigation by filing the same, together with such plans, statistics
and drafts of legislation as it may deem necessary or appropriate, with the
clerk of the senate from time to time, but its final report shall be filed not
later than the last Tuesday of December in the current year.

Approved July 29, 1958.
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Chap. 136. Resolve increasing the scope of the special commission
ESTABLISHED TO MAKE AN INVESTIGATION AND STUDY RELATIVE
TO THE CONTINUATION OF THE TRANSPORTATION SERVICE IN
THE AREAS SERVED BY THE NEW YORK, NEW HAVEN AND
HARTFORD RAILROAD COMPANY.

Resolved, That the unpaid special commission, established by chapter one
hundred and fifty-two of the resolves of nineteen hundred and fifty-six and
most recently revived and continued by chapter one hundred and twenty-
eight of the resolves of the current year, to make an investigation and study
relative to the continuation of the transportation service in the areas served
by the New York, New Haven and Hartford Railroad Company, shall, in
the course of its investigation and study, consider the subject matter of
current senate document numbered 530, relative to the exemption from
local taxation of the real estate owned by the Boston Terminal Corporation;
and 531, relative to the Boston Terminal Corporation, the assessment of its
real estate and the payment of taxes thereon; and of current house docu-
ment numbered 2159, relative to repealing provisions of law relative to the
Boston Terminal Company. Approved August 25, 1958.
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REPORT OF THE SPECIAL COMMISSION TO MAKE AN
INVESTIGATION AND STUDY RELATIVE TO THE
CONTINUATION OF FREIGHT AND PASSENGER SERV-
ICE BY THE NEW HAVEN, BOSTON AND MAINE
AND BOSTON AND ALBANY RAILROADS.

December 30, 1958

The Special Commission created by Chapter 152 of the Resolves
of 1956, and revived and continued and enlarged in scope and mem-
bership by Chapter 138 of the Resolves of 1957, the scope of which
was further increased by Chapter 147 of the Resolves of 1957, and
which was further revived and continued by Chapter 128 of the Re-
solves of 1958, and the scope of which was still further enlarged by
Chapter 136 of the Resolves of 1958, which provided for an inves-
tigation and study relative to the continuation of freight and
passenger service on the New Haven, Boston & Maine and Boston
& Albany Railroads in Massachusetts, the New England Transpor-
tation Company, the Boston Terminal Corporation, and the entire
problem of transportation service in the area south and east of
Boston, herewith submits its report.

As a result of the previous report filed by the Commission on
July 1, 1958, the General Court enacted Chapter 541 of the Acts of
1958 which provided for the continuance of railroad service on the
Old Colony lines until July 1, 1959 and which created the Old Col-
ony area Transportation Commission and the Old Colony Area
Transportation Advisory Council. Subsequently, the Legislature
provided the Old Colony Area Transportation Commission with
$lOO,OOO, to be paid by the cities and towns in the Old Colony area,
and directed it to make a prompt report and recommendation of a
permanent solution. The Commission has retained engineers and
is diligently working toward its recommendation for a permanent
solution which will probably be made available to the Legislature
before the end of January 1959.

To the Honorable Senate and House of Representatives:
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Thus, this most vexing problem of adequate transportation for
residents in the Old Colony area is in the hands of representatives
of these residents at the present time. Whatever solution they
recommend will at least have the merit of coming from the people
most intimately concerned with the problem.

This Commission feels that under the circumstances it should
make no recommendation for the permanent solution of this prob-
lem in order not to prejudice the efforts now being made to find a
solution at the grass roots.

The undersigned have no knowledge as to what the Old Colony
area Transportation Commission will recommend and so, of course,
take no position with respect to its recommendations at this time.
It goes without saying that its recommendations will receive the
careful consideration of the Legislature.

The Commission wishes to express its profound thanks and ap-
preciation for the untiring and unselfish efforts of its Chief Counsel,
Joseph J. Maloney, and its Associate Counsel, Bernard Kaplan, both
of whom served the last six months of the life of the Commission
without any compensation. They have made a substantial contri-
bution of their efforts and their talents in behalf of the Common-
wealth of Massachusetts. We also wish to express our sincere
appreciation to our Secretary, Ruth E. Nelson, who carried on her
duties in a loyal and efficient manner, likewise without compensa-
tion.

Attached hereto as an appendix is a report to the Railroad Com-
mission prepared by Professor Charles R. Cherington of Harvard
University, based in part on the evidence accumulated by this Com-
mission, which the Commission feels contains excellent background
material for the help of any future Legislative Committee or Com-
missions which may be confronted with problems in the railroad
field. The report is not in such specific form that the individual
members of the Commission must either endorse or refuse to en-
dorse its recommendations, and, therefore, the Commission trans-
mits it to the General Court as an appendix to this report. (See
Exhibit A)

Respectfully submitted,
JOHN E. POWERS, Chairman
PHILIP G. BOWKER
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still exists that a solution can be found to establish a permanent im-
provement in transportation facilities in the Metropolitan area of
the City of Boston.

PHILIP G. BOWKER

STATEMENT OF SENATOR CHARLES W. HEDGES
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SUPPLEMENTAL STATEMENT BY SENATOR PHILIP
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scribe, namely that the Boston and Maine Railroad and the New
York, New Haven and Hartford R. R., are in danger of becoming
bankrupt. A permanent solution, in my judgment, to the serious
transportation problem can be reached through cooperation, pa-
tience and understanding.

CHARLES W. HEDGES
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This Commission was established to study some of the contem-
porary problems of the railroads which serve Massachusetts and
to prepare suggestions for changes in public policy with regard to
their regulation and control. Behind this broad mandate lay the
realities of the situation which existed in 1957 and which, in its
essential features, continues to the present day. To speak bluntly,
the three principal railroads which serve the Commonwealth, the
New Haven, the Boston and Maine, and the Boston and Albany line
of the New York Central, are in serious financial difficulties. Their
troubles are of such grave proportions as to endanger their capacity
to serve the public adequately in the immediate future. Further-
more, there seems to be little prospect that they can solve their
own problems without either direct public subsidy or substantial
changes in public policy (or a judicious mixture of the two).

The seriousness of the situation should not be underestimated.
It is easy to neglect the problems by attributing the causes to the
reckless irresponsibility of railroad managers who are more inter-
ested in quick speculative profits than in meeting the traditional

4 obligations of a public service company. It is also a temptation to
dismiss the subject by stressing the declining relative importance
of railroads in general. There are elements of truth in both these
attempts to evade our present difficulties. Certainly there has been
a speculative note in the recent management activities of all three
of these companies. And it is true that railroads as an industry

Sltj' fflmttmmuimtltlj of fHaaaarli«;srttfi

EXHIBIT “A”

# REPORT OF PROFESSOR CHARLES R. CHERINGTON

THE LEGISLATIVE COMMISSION TO STUDY
MASSACHUSETTS RAILROAD PROBLEMS
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have shown a tendency toward relative decline in recent years. But
we must remember that speculation in and of itself is not a crime.
And even if railroads have lost their monopoly position in the vital
business of transportation, their continued existence and health is
still of cardinal importance to the Commonwealth of Massachusetts.

It is well to define as best we can the component parts of the
railroad problem which confronts us. We may begin with the most
immediately pressing issue the continuance of railroad commut-
ing service in the Boston metropolitan area. As we shall see, there
is a very close connection between this service and the difficulties
of the railroads in general. The commuter services which all three
of the railroads provide had their origins in the nineteenth century.
In the thirty years from about 1890 to 1920, these services were
responsible for the spread of population from the comparatively
compact areas of Boston proper and the inner core cities such as
Cambridge and Chelsea to the outlying suburbs which grew up in
a concentric ring, reaching as far as twenty-five miles from the
State House. The railroad commuting population was always a
comparatively small part of the metropolitan working force. But
its preponderantly middle-class character and the patterns of sub-
urban life which it first established were important in laying the
groundwork for the really tremendous dispersion of residential
living which we have witnessed in recent years. During thirty
years of its active development, the railroads apparently stimulated
and encouraged passenger commutation traffic and the railroad
commuters laid the pattern for dispersed living in ways which were
to have great consequences for the future of metropolitan Boston.

Until about 1925, railroad commuter traffic continued to grow.
The Boston and Albany had two commuter lines, while the Boston
and Maine and the New Haven each had more than a dozen. It
was largely to provide terminal facilities for this traffic that two
impressive and lamentably expensive terminals were built, the
North and South Stations.

During the years of early suburban growth and steady rise in
commuter traffic, the service which the railroads provided was

I.
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probably profitable to them. That is, the commuter trains pro-
duced enough revenue to cover out of pocket costs and in most cases
make a contribution to overhead costs. At this distance in time,
it is a little difficult to be sure of that last. And in any event, to-
day it is pretty much beside the point. But we know the railroad
managements acted on the assumption that it was profitable for
them. They solicited it. They added trains, built suburban sta-
tions, and finally constructed the two great Boston terminals. If
the railroads weren’t making money, they certainly must have
thought that they were. But for railroads, those were happier
times in many respects. The golden age of railroad commuting
was to prove less than permanent.

From the vantage point of hindsight, it becomes clear that it was
the rise of the private automobile that first seriously weakened
the economic position of railroad commuting. Other important fac-
tors were rising labor costs, huge increases in the price of operating
equipment, and the changing patterns of employment in the metro-
politan region as a whole. Each of these matters must be given
some passing notice if we are to understand present realities.

The automobile, which began as a rich man’s toy, a mechanical
gadget of doubtful reliability, was transformed by the early 1920’s
into a comparatively cheap and generally serviceable instrument for
private transportation. It opened a whole new world of mobility
to the millions who came to possess it. It influenced where one
could live, where one could work, and, most important for present
purposes, how one could get to work. The dynamic changes which
it brought to the structure of our society are still in progress.

In the beginning, the automobile was not a serious competitive
threat to railroad commuting. The habits of railroad commuters
were established, and the difficulties of changing over to private
transportation, moving on commuting peak hours into and then out
of the central urban core, were manifest from the beginning. It

jjwas off-peak railroad commuting and the service on the more re-
mote of the branch lines that first felt the competitive thrust of
the automobile. With the depression, short-haul railroad traffic in
general fell off and service was soon drastically curtailed on the off-
peak hours. On several lines running into Boston, it disappeared
entirely. The period of relentless retraction had set in, and the be-
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ginning of our present difficulties was in sight. This decline was
more than a depression problem. Despite hard times, there was
no appreciable decline in automobile registrations. In fact, the
late thirties was a period of expanded automobile use, both in terms
of vehicles on the road, and the manner in which the automobile
came to dominate the patterns of metropolitan life.

The railroads had other things besides the automobile to worry
about. Local passenger service had been instituted in the days be-
fore railroad unions were powerful, before they were able to impose
adequate wages and equitable working rules on railroad manage-
ments. In consequence, the hundreds of commuter trains which
shuttled into Boston in the morning and shuttled out to the suburbs
at night were operated by train crews that were paid, for practical
purposes, on a part-time basis. Since they worked for a total of
two to at most four hours a day, this may have seemed just to the
managements. But to the crews, it was less than satisfactory. A
few could bid in additional runs which enabled them to piece out
a full day’s pay from the railroad. But most of them in practice
sought second jobs in the city. This was a situation which the
brotherhoods were quick to correct as soon as their bargaining
positions enabled them to establish the principle that railroads must
pay a full day’s pay, not only for a regular day’s work, but also for
any fraction thereof. This put an end to bargain basement opera-
tion of commuter trains. And at about the same time, the general
scale of railroad wages increased approximately 300%. Commuter
fare increases were insufficient to offset these changes.

Short runs for the train crews on commuter runs also meant
short periods of use for commuter rolling stock. As was true in
the case of the employees, sometimes the equipment could be kept
in service on light traffic midday runs. But much of it remained
idle in the yards. When passenger coaches were built of wood and
light steam locomotives could be bought for $25,000 apiece, it was
annoying but not ruinous to have such equipment stand idle. But
during the twenties, and even more rapidly in later decades, the
cost of equipment mounted in such fashion that its purchase could
only be justified on the basis of use over sufficient stretches of time
to spread the costs over a higher number of passenger seat miles.
This might be accomplished in the case of equipment used on long
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distance express runs or on rapid roundtrip shuttle service between
cities such as Boston and New York. But it was almost impossible
in commuter service. Railroads were hesitant to make such capital
outlays. And in the cases of the railroads serving Boston, opera-
tions were continued with antiquated equipment throughout the
years of commuter decline, until the coming of the fleets of RDC
Budd cars in the years following World War 11.

High labor costs, the diseconomies of buying new equipment,
combined with the more or less steady decline of passenger traffic
on the commuting trains made this phase of the business unpopular
in railroad management circles. At the same time, the commuter
problem was only one of a whole complex of difficulties which
threatened the futures of at least two of the three Boston railroads.
For more than thirty years, the Boston and Maine and the New
Haven have suffered from inherent weaknesses in their geopraphical
positions and financial structures. This is perhaps not the place to
review in detail the sad situation in which these carriers were
placed by the short haul character of their traffic and by the hope-
less burdens of interest charges and other fixed obligations which
were saddled upon them in the Morgan-Mellen era of expansion and
consolidation which took place more than fifty years ago. It is suffi-
cient to notice that financial weakness has been characteristic of
both railroads. The Boston and Maine has been through three more
or less voluntary financial reorganizations since 1924. The New
Haven has been in bankruptcy under Section 77, a proceeding which
lasted more than twelve years and resulted in a wholesale scaling
down of bonded debt and other obligations. But financial troubles
continue, so that both carriers are under constant pressure to look
for economies, ways to save money in order to preserve the under-
lying railroad properties for the performance of essential services.
While the plight of the Boston and Albany (in fact, the New York
Central) has been less apparently acute, it too has felt the need for

4 economies through the elimination of unprofitable services.
From the standpoint of the railroads, there are obvious econ-

omies to be achieved through eliminating all or at least substantial
parts of the commuter services into Boston. Left to their own de-
vices, the managements of the three companies would probably
cancel most of their commuter services into Boston. In one part,
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cost accounting in the railroad passenger field was a neglected art.
But more recently, particularly during the course of the recession
of 1957-58, in which the railroads suffered severely, some more or
less comprehensible statistical studies have demonstrated, first that
most commuter service in the Boston area fails to meet its direct
costs, and secondly, that at least some of that service incurs ruinous
losses. If railroads were not a regulated public service industry
with legal and moral obligations to the communities which they
serve, it is clear that their managements would quickly move to
suspend such unprofitable operations. But the railroads are not
free agents. They are subject to the regulatory authority of the
Department of Public Utilities and they are also subject to the less
tangible, but none the less important influence of public opinion.
This last factor should not be underestimated. For example, for
some time prior to the negotiation of the temporary subsidy ar-
rangement last spring, the New Haven had the apparent legal right
under the terms of the bankruptcy proceedings, to end all passenger
service on the Old Colony lines. Why did it hesitate to do so? It
is difficult to detect any softness of heart, any genuine feeling for
the public interest on the part of the present New Haven manage-
ment. It is clear to us that the New Haven hesitated to shut down
the service because it had a very real concern for the hostile public
reaction which such a step would most certainly evoke.

In facing the realities of the situation, the Commonwealth finds
itself in a difficult position. The three railroads and more par-
ticularly, the Boston and Maine and the New Haven are in finan-
cial difficulties which seem to be more or less chronic and which
gravely threaten their future abilities to fulfill their essential roles
as freight carriers serving all of the important cities of Massachu-
setts and most of the rest of New England. Their financial troubles
cannot be solved, but they can certainly be relieved substantially if
they are allowed to suspend most of their short-haul passenger
service. At the present time, short-haul service consists largely
of commuter trains. A substantial part of the New Haven’s serv-
ice is being continued temporarily under a subsidy arrangement.
The Boston and Maine has closed stations and suspended a number
of the more lightly patronized trains in a desperate effort to reduce
passenger losses. The Boston and Albany has sold the Highland
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Branch for conversion to a modified rapid transit operation. All
the signs point in the direction of declining service. And there is
reason to believe that the decline would be even more rapid, if the
railroad managements were allowed to have their own way about
matters.

It becomes incumbent upon the Commonwealth to consider what
sion of railroad commuterevils would result from any sudd' ■n
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seeing too much of this sort of thing to be surprised by the phe-
nomenon. The end of the commuter service will simply accelerate
a trend which is baffling to many and with which we are only be-
ginning to cope. One may conclude that for the present the rail-
road service must be preserved virtually intact in the public in-
terest.

11.

At the same time, we believe that this particular aspect of the
larger railroad problem must be kept in perspective. If the losses
from commuter service can be eliminated or at least substantially
reduced, this will help the general railroad situation by enabling
the carriers to survive and to fulfill their essential economic func-
tions. At the same time, if commuter service can be preserved, it
will make possible at least a temporary respite from the overall
pressure on metropolitan transportation facilities for passengers.
Railroad commuter service is one part of two much larger puzzles.
The first is the general railroad situation and the second is the
Boston metropolitan transportation complex. In order to show the
relative importance of railroad commuting, it is necessary to
analyze the complex in its entirety. Present and future public ac-
tion with regard to this complex should be a matter for immediate
concern by the Commonwealth.

In the Boston metropolitan area, the railroad commuter service
carries a comparatively small percentage of the total home-to-work
movement. Far larger in terms of daily riders is the MTA system
of surface and subway transportation. Less important in terms of
numbers, but essential to the health of the region, are other public
transportation enterprises, such as the Eastern Massachusetts
Street Railway, the B. W. Bus lines, etc. But going beyond all this,
we soon come to the startling discovery that the majority of per-
sons employed within the metropolitan region as a whole travel to
and from work by private automobile. Even more substantial is
the percentage of people who use their private automobiles for jour-
neys not directly connected with their jobs.

It is very difficult to estimate the total number of passenger miles
which are travelled in the metropolitan region in any one day and
to divide the total between the various methods of transportation.
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But there are some revealing statistics which are available and
from them other conclusions can be derived which throw light on
our problems. We have fairly accurate figures for the people who
come into Boston proper to work each day. Here we see the pre-
ponderant role of the MTA, the secondary but vital role of the
commuter railroads, and the mounting part played by the private
automobile. In the division of traffic, it seems clear that consumer
preferences play a part. In recent years and particularly since the
end of World War 11, a consumer preference has been expressed
for travel by private automobile. Not only is this true in the outer
cities and towns, in connection with peripheral traffic where ade-
quate public transportation facilities do not exist. But there is
also a clear tendency for people to drive to work and to drive for
shopping and pleasure in the central part of the Boston metropol-
itan core.

This is a trend which has been noted with concern by the profes-
sionals. They have predicted that the automobile will strangle the
central city by making it impossible to reach the stores, the offices,
and other facilities which give to the core its unique functional
value. Some planners and businessmen insist that automobiles
must be banned entirely or at least very strictly curtailed if down-
town real estate values are to be preserved. In the alternative, they
would encourage those who work in and use the central city to
travel exclusively by public transportation.

On paper, such a policy of organized compulsion has its attrac-
tions. If indeed private automobile traffic were banned from the
central core of metropolitan Boston it would at once become
cheaper and easier to deal with present traffic congestion. Travel
on the MTA would to some extent increase and there would be a
consequent decrease in the present operating deficit of about $l6
million annually which is collected from the fourteen cities and
towns of The Metropolitan Transit District. Traffic volume on the
commuter railroads would also increase, at least in the short run,
although whether this would substantially improve the financial
position of the three railroad companies concerned is at least ques-
tionable. There is some reason to believe that under present cir-
cumstances the more passengers they carry, the greater their bur-
dens may be.
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But an anti-automobile policy would have other drawbacks which
would at once offset these immediate and quite evident advantages.
In a society where the consumer is quite literally king it is a mis-
take to restrict his favored method of transportation. Police may
successfully bar automobiles from the streets, but they cannot com-
pel private citizens to use public transportation. Recent experi-
ence with the changing nature of business locations indicates that
1) There is a mounting resistance to walking which is encountered
on such short ranges as 1000-1500 feet and 2) There is a declining
willingness to use public transportation except under conditions of
absolute necessity or in cases where the public transportation offers
particular attractions.

From this we may draw some rather ominous conclusions for
central Boston as a consumers’ shopping and business center. And,
in the long run, the prospects for high employment in the central
area are not, at first glanc luraging. But these gloomy pre-

i reversed if the basic facts are
s of public policy are undertaken

dictions may be altered and eve
faced and one or more alternativ
by the local governments of the itan area, with the sup-by the local governments or tne
port and if necessary the leadc ;hip of the Commonwealth. In
the process of working for solutions the continuance of the com-
muter railroads plays an important role. But it is a role which
must be placed in perspective within the larger pattern of metro-
politan passenger transportation problems.

We have gradually evolved an estimate of the situation which
may be summarized about as follows: 1) The automobile has come
to stay and the provision of facilities for its movement (highways)
and storage (parking) must receive high priority and continuing
attention. 2) Neverth for peak hour traffic and for certain
increments of central city traffic it all times, mass transportation

is essential. 3) Improved mass transportation, together with pos-
sible innovations which have y be tried, may slow down the

■end to the private automot nd preserve the vitality of the
central city, to the advantage of concerned, including the out-

111.

lying cities and towns. 4) There faring lack of coordination
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between our efforts to build highways, support and extend rapid
transit, plan other new undertakings and at the same time save
railroad commuting services for what they may be worth.

Before discussing concrete legislative proposals, we may review
some specific ad hoc measures which have been suggested with
varying degrees of persuasiveness.

1) The two Coolidge Reports of 1945 and 1947 are now more
than ten years old but their proposals are still very much alive in
the minds of some. Briefly it was urged that rapid transit service,
based on the present MTA subways, be extended over railroad
rights-of-way to make a spoke system extending for about 12 miles
in eight or ten directions. The engineering planning was well de-
veloped and the capital cost, while high, seemed to be within the
limits of possibility. But the General Court never authorized the
plan as a whole, largely because of local political opposition. This
was based, apparently, on the shrewd suspicion that the new spoke
system would simply increase the operating deficit of the MTA and
that the local burden might prove onerous.

The fact is that rapid transit is a fine thing if it pays its way
But under present conditions of
the operating statement is th<
operation is restricted to the 1
Central city. But the Coolidge
tories which were in fact singl

rowing automobile use red ink on
most probable result, unless the
iviest traffic density lines of the

Report planned lines out to terri-
family house suburbs where t

traffic density would inevitabh
assumed that some private au

e relatively light. In addition, it
nobile traffic could be recaptured,u

by the rails and that some short haul “steam realroad” traffic would
be shifted to the new services. Both of these assumptions are un-
proven and are of extremely doubtful validity

2) Although the Coolidge Reports were never adopted as
whole, we will soon see a small part of their suggestions in opera'

tion. The MTA’s conversion of the Highland Branch of the Boston
and Albany should be watched with interest and studied with care.
How much traffic will it carry from the densely settled suburbs of
the Newtons and Brookline? Will this traffic be primarily diverted
from other MTA lines or will it represent highway users who
change back to the rails? At present nothing much is available
except guesses, which vary with the viewpoint of those who are do-
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ing the guessing. If traffic is really substantial, even though the
line is not profitable, we will be able to take a more hopeful view
of the future of rapid transit and push other such experiments. If,
as seems more probable, the results are disappointing, then the local
communities and the Commonwealth would do well to approach
future proposals for more rapid transit with a certain prudent
caution.

3) Another variant put forward by the rapid transit advocates
is to extend the subway system by building, for example, an ex-
tension from Harvard Square to Arlington or Arlington Heights.
This would inevitably mean a huge capital outlay. Certainly it
would be far more costly than using railroad rights-of-way. At
least for the present this may be set aside as one of the least prom-
ising of the public policy alternatives.

4) But not all great schemes are by definition impractical. As
yet no major city in this country has built a monorail line for mass
passenger transportation movements. The idea has certain in-
herent advantages. The capital cost is relatively low. The blight
on adjacent real estate is kept at a minimum. The proposed speeds
are far higher than any of our present forms of conventional sur-
face transportation. The experimental line in Texas is said to have
an appeal to the consumer which may make it a real possibility
for Boston. It would be a mistake to build a vast system of mono-
rail at the start. But a line from, let’s say, Central Boston to either
the North or the South Shore might be a useful experiment.

5) There have been extensive experiments by the MTA with
parking lots at the suburban terminals, designed to funnel traffic
into the Boston-bound MTA trains. The results of these experi-
ments are really not particularly conclusive because there are not
enough such lots in existence and the consumer response has been
erratic. Furthermore, the MTA lots only answer part of the ques-
tion. So far we have not faced adequately the problem of sufficient
parking in Central Boston. Of course, from the standpoint of the
MTA, increased downtown parking is no particular help. A man
who will drive to the future Common Garage is presumably one
more rider lost to the MTA. But from the larger standpoint of
metropolitan Boston, does it make much difference whether the job
holder or shopper parks at Arlington Heights or under the Boston
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Common? The important thing is the relative ease of his access
to the city not only the downtown portion, but whatever portion
of it he may wish to reach. Thus, parking becomes more than an
MTA problem or a Common Garage problem. It is an integral part
of the entire metropolitan transportation pattern.

6) It is clear that the construction of great highways into and
around the city will be decisive for the future development of the
area. This is true whether they are toll roads (of which only one
seems to be under consideration) or freeways, built under the 90-10
formula of the Federal Highway Act of 1956. There are two ques-
tions involved here, one major and the other secondary 1) How
will these highways be related to the transportation patterns of the
metropolitan area and how will they alter the balance between
public and private transportation? and 2) To what extent should
they follow railroad rights-of-way? This secondary question pre-
sents issues which deserve more careful attention than they have
so far received from the General Court.

7) Finally, there are various alternatives of policy for dealing
with the specific and immediate problems of the commuter rail-
roads. Shall the Old Colony subsidy be continued? Shall it be ex-
tended to the other lines, not only of the New Haven but also those
of the Boston and Maine and the Boston and Albany? The Old
Colony was a justifiable emergency measure but it is a less than
satisfactory model for future relations with the railroads. In the
first place, in terms of persons directly benefited it is relatively
expensive. In the second place, it does not seem to lead anywhere.
If further subsidies are to be employed it might be well to study
and then perhaps to imitate the plan now being tried in- Phila-
delphia. There the City is offering a promotional subsidy to the
Pennsylvania and the Reading on their Germantown commuter
lines on a six months trial basis. The railroads, in exchange for
payments by the city have lowered commuter fares and increased

To date the results are inconclusive, but the ideas behind
the undertaking are based on hopeful experiment rather than
simply on a frantic holding of the line.

8) Perhaps subsidy —or at least cash payment —is not the best
answer. There are the alternatives of important tax abatements,
readjustment of passenger terminals to permit the sale of both the
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North and the South Terminals, changes in the strict controls now
exercised by the D.P.U., and the lightening of railroad burdens in
the area of grade crossing and highway bridge adjustments. There
are a number of ways of “helping” the railroads. But it is important
that whatever may be done is related to the major interests of the
Commonwealth and the communities of metropolitan Boston. The
railroads may be in trouble. But the public interest is still para-
mount. It is important that it be protected by thorough under-
standing and effective bargaining.

IV.

The railroad commuting problems are part of the larger pattern
of Boston metropolitan passenger transportation. Temporary,
piecemeal solutions such as the Old Colony subsidy may save an
immediately critical situation. I an over-all acceptance of public
responsibility will require a brc r approach which will embrace
all of the more important elemen in the pattern. In our search
for this, we are handicapped at th outset by the many agencies of
the state and of the local commi es which are currently at work.
For example, The Department of Public Utilities regulates railroad
service and fares. The Department of Public Works builds and
maintains some highways, while others are under the jurisdiction
of the Metropolitan District Com ion, the eighty-odd cities and
towns, or such semi-autonomou \ the Massachusetts Toll
Road Authority. The rapid trar ind many of the bus
lines are managed by the MTA le parking is provided
by cities and towns, by the MTA and by such other agencies as the
Boston Port Authority and finally (probably in the great majority
of parking spaces) by private enterprise. Thus, the preservation
of existing facilities and the provision for new ones is carried for-
ward by many public officials who may or may not work together1T

in harmony and understanding. This is perhaps best illustrated by 9
the commuter railroad problem. At the moment, there is no agency
in a position to act, except the General Court itself. And yet what-
ever happens is bound to have an impact throughout the structure
of state and local government.

Nor is the General Court beyond reproach in this respect. Dur-
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ing the last session, the metropolitan transportation problem in
general and railroad commuting in particular has been the concern
of no less than four legislative committees or commissions. Such
diffusion of interest and responsibility is bound to lead to incon-
clusive results. It seems clear that two things are needed first,
a reasonably coherent policy with regard to metropolitan transpor-
tation and second, a single, unified agency of government through
which that policy may be administered.

Central to a coherent policy must be the idea of treating metro-
politan transportation as an integrated whole. There is a clear re-
lationship between what is done about railroad commuting and
future extensions of the MTA. There should be working correla-
tions between sustaining present rail facilities of various sorts and
the planning of future highway developments. Perhaps the clearest
illustration is provided by the future possibilities for the main line
of the Boston and Albany between Riverside and South Station.
If Mr. Callahan builds his Toll Road along that route, how will the
railroad commuters get to work? If they shift to automobiles,
where will they park their cars? Who might provide supplemen-
tary bus service? These questions are interrelated. And they can
only be answered by a unified, coherent approach to metropolitan
transportation in its entirety.

But if this is true, who will do the unifying? It is clear that at
present there are too many arms of state and local government,
each with its own parochial interests. It is not enough to tell them
to coordinate their activities. The Gardiner auditorium is scarcely
big enough to hold them all. Furthermore, there are some difficult
jobs ahead which will take skillful negotiating if the public interest
is to be protected. For example, both the North and South Sta-
tions are reaching the point where they are not needed (either in
whole or in part) for passenger transportation purposes. The dis-
position of these properties is of crucial importance for the future
of the Boston region. Under no circumstances should we permit
them to be disposed of on terms which merely fit the convenience
and profit of railroad managements and real estate speculators.
The communities of the region and the Commonwealth need to face
these problems with a united front rather than allowing their in-
terests to be injured by the greed of special interests.
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These generalizations are designed to serve as a foundation for
three specific policy suggestions.

1.) The General Court should adopt a unified policy for the de-
velopment and integration of all passenger transportation facilities
within the Boston metropolitan region. Such a policy should recog-
nize that some of these facilities may need at least temporary pub-
lic assistance. But the stated aim should be regional self-sufficiency
in the long run. The widest latitude should be given to such future
experiments as rapid transit improvement, monorail, railroad com-
muter subsidy, parking facility expansion, etc. But it should be
made clear that the region can and must pay its own way. Let the
red ink from one operation be offset by black ink from others.

2.) There is a clear need for simplified administrative arrange-
ments in order that the unified policy outlined in (1) may be
achieved. Simplification will not be an easy task. But it is neces-
sary that an attempt should be made. The parties at interest,
among public agencies, include the Department of Public Utilities,
The Metropolitan District Commission, The Metropolitan Transit
Authority, The Massachusetts Turnpike Authority, The Mystic
Bridge and Boston Port Authorities, The Department of Public
Works, the various departments of the cities and towns in the
region dealing with streets and more especially with parking facili-
ties. And this is not a complete list. It includes merely the most
obvious units of government concerned.

A brutal method would be to knock everybody’s heads together
and create a new administrative agency which would spring full
grown from the hands of the General Court. But in a free (and
intensely political) society, such brutality is perhaps unacceptable
and almost certainly unwise. We should keep the aim of unified
administration before us, but should plan to approach it through a
two to five year stage of cooperation and experiment. The next
General Court should direct the creation of a Metropolitan Trans-
portation Council, consisting of representatives or ex officio mem-
bers of the units of government concerned. Representation should
be by agency on the state level, but by classes of government on the
local level. To have each city and town represented individually
would create a Council of unwieldy size.

The Metropolitan Transportation Council should be equipped
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with a small professional staff headed by a Director of sufficient
standing to ensure 1) Thorough and exhaustive study of policy
alternatives and 2) Careful protection of the larger public interest
in negotiations between public agencies or with private interests
such as the railroads. One mission of such a staff would be to ex-
amine de novo some of the inarticulate premises which we have
come to take for granted, but which act to prevent a fresh and
constructive approach. For example, do we need to endure indef-
initely under a huge MTA deficit? Would any form of private en-
terprise be willing to take over all or part of the MTA operation
on terms acceptable to the public interest? Or, if it proves too
expensive to support railroad commuting, what would be the cost
and the consequences of expanded bus services? Or, to shift to an-
other area, what would be the consequences for Greater Boston if
a Metropolitan Transportation Authority took land on a very large
scale for new parking facilities within reasonable walking distances
of the central core business and shopping areas? These are ques-
tions that cannot be answered without some serious and exhaustive
staff work. And the answers are needed to fit into the larger pat-
tern of the best possible metropolitan passenger transportation
system.

3.) Experience has shown that the General Court is not the best
agency to deal with the details of these matters. Its proper role is
in the field of general policy making and negotiation between the
warring interests. For this purpose, there should be established a
joint Senate-House Committee with a membership of not more than
seven to deal with legislative proposals in this field, to supervise the
suggested Metropolitan Transportation Council, and to work (hope-
fully) for the evolution of legislation establishing central, unified
administrative operations.

This report has digressed extensively, in order to deal with the
immediate problems of railroad commuting and their inherent rela-
tionship to the metropolitan passenger transportation pattern. It
should be emphasized, however, that even if the railroad commuting
problems are solved, there remain a number of issues in the rail-
road field which must be faced, sooner or later, by the General
Court. A few of these may be described as follows.

1) In the record of the Commission, there are repeated ref-
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erences to the existence of self-dealing arrangements between the
New Haven (and to a lesser extent) the Boston and Maine and the
so-called “insiders”. Apparently the Commission was unable to de-
velop clear evidence of corporate misconduct. But the entire situa-
tion seems to have been surrounded by suspicion and some indica-
tion of at least questionable practices since the advent of the Mc-
Ginnis and Alpert managements. Both men stoutly maintain that
they are staunch upholders of public virtue. Quite possibly, such
protestations are correct. But it seems that the recent corporate
histories of both companies would bear further and careful scrutiny
by expert investigators. This is a job for a special task force work-
ing in the Office of the Attorney General.

2) The railroads are a declining industry in many respects. We
must face this fact and at the same time be continually aware of
untoward consequences which may injure the public interest in the
future. One aspect of their decline is their continuing practice of
disposing of surplus property. This will include, over the next few
years, not only obsolete or surplus equipment, second-hand rail and
other types of hardware. It will also include extremely valuable
and strategically located real estate. There is a good chance that
all or parts of the South Station, the North Station, at least two
of the freight terminals and several of the principal lines leading
into the city will become available for surplus disposal in the near
future. It is entirely proper that antiquated and unneeded facili-
ties should be sold by the railroad companies and turned to better
uses. But in the present state of our urban society, both the Com-
monwealth and the surrounding cities and towns have a vital in-
terest in the new uses to which former railroad estate may be put.
Both the North and the South Stations, for example, are properties
of tremendous strategic possibilities for the future of Boston.
Therefore, the Commonwealth and the municipalities should exer-
cise a continuing interest in what happens to such properties.

3) There is every reason to believe that both the Boston and
Maine and the New Haven will be obliged to seek the safety and
assistance available under Section 77 of the Federal Bankruptcy
Act. Perhaps the ignominious day will be postponed through aid
obtained by means of federal loans granted under The Transporta-
tion Act of 1958. But the judgement of seasoned investors as re-
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fleeted in the market price of the companies’ securities and the plain
arithmetic of their income statements and balance sheets seem to
point to bankruptcy as the eventual outcome. When that time
comes, it is essential that the interests of the Commonwealth and
the local communities should be protected. For example, if Section
77 proceedings are instituted for either company, it will be useful
to make the influence of the Commonwealth felt at the time the
bankruptcy trustees are appointed. Again, the public should be
concerned to avoid a repetition of the proxy battles which have
marked recent Massachusetts railroad history. The simple, time-
sanctioned safeguard of the temporary voting trust could provide
a useful protection during the immediate post-bankruptcy phase.

4) There are some pretty obvious faults in our present regula-
tory machinery for protecting the public interest in the railroad
field. The state Department of Public Utilities has a long and hon-
orable tradition. But it seems incapable or at least unwilling to
take the larger view at many crucial points. And at the federal
level, the Interstate Commerce Commission’s activities seem to be
marked by slow procedures and limited imagination. The entire
picture has recently been changed by the Transportation Act of
1958 and its potential weakening of state authority. The next ses-
sion of the General Court might be a good time to consider a re-
constitution of the Department of Public Utilities and of the statu-
tory foundations on which it rests.








