
HOUSE No. 5671

Under Chapter 126 op the Resolves of 1967 and most
RECENTLY REVIVED AND CONTINUED BY CHAPTER 5

of the Resolves of 1969

July, 1969

WRIGHT & POTTER PRINTING CO.. LEGISLATIVE PRINTERS
32 DERNE STREET

BOSTON
1969

CDe Commontuealtf) of €oassacf)usetts

INTERIM REPORT
OF THE

SPECIAL COMMISSION ESTABLISHED TO MAKE AN INVES-

TIGATION AND STUDY RELATIVE TO THE FINANCES

AND OPERATION OF THE MASSACHUSETTS BAY

TRANSPORTATION AUTHORITY



Cl)c Commontucaltlj of e^assacJmsetts

ICIAL COMMISSION RELATIVE TO THE FINANCES2

**

Appointed by the President
Sen. James R. Mclntyre, Chairman
Sen. George V. Kenneally, Jr.
Sen. Denis L. McKenna
Sen. William D. Weeks
Sen. James DeNormandie

Appointed by the Speaker
Rep. John J. McGlynn, Vice-Chairman

* Rep. Raymond F. Rourke
** Rep. Charles F. Flaherty, Jr.

Rep. Joseph B. Walsh
Rep. Joseph E. Brett
Rep. Arthur H. Tobin
Rep. Harrison Chadwick
Rep. Lincoln P. Cole, Jr.

Appointed by the Governor
Herbert E. Bixler
David Brickman
Joseph R. Barresi
Arthur D. Cronin
James F. Rawson

AND OPERATION OF THE MASSACHUSETTS
BAY TRANSPORTATION AUTHORITY

Rep. Raymond F. Roukke replaced the former Rep. Robert L. Cawley, upon
his election to the State Senate.
Rep. Charles F. Flaherty, Jr., replaced the former Rep. George H. O’Farrell.



Cfjc Commontoealtfc of egaggacfjugetts

SPECIAL COMMISSION RELATIVE TO THE FINANC 3

9

iRIM

AND OPERATION OF THE MASSACHUSETTS BAY
TRANSPORTATION AUTHORITY.

July, 19C

To the Honorable Senate and House of Representatives:

The Special Commission submits herewith its first Inte:
Report on Rail Commuter Service.

Respectfully submitted,

Sen. JAMES R. McINTYRE, Chairman
Sen. WILLIAM D. WEEKS
Sen. JAMES DeNORMANDIE
Rep. ARTHUR H. TOBIN
Rep. HARRISON CHADWICK
Rep. LINCOLN P. COLE, Jr.
JOSEPH R. BARRESI
HERBERT E. BIXLER
DAVID BRICKMAN
ARTHUR D. CRONIN
JAMES F. RAWSON



HOUSE — No. 5671. [July4

STATEMENT OF SENATOR JAMES R. McINTYRE, SENA-
TOR WILLIAM D. WEEKS, SENATOR JAMES
DeNORMANDIE, and REPRESENTATIVE ARTHUR H.
TOBIN.

While it is our firm conviction that the commuter rail service is
beneficial to the Commonwealth at large and we believe that the
majority report, which we have signed, is the best under these
circumstances in consideration of all factors, we sign this report
with qualifications as far as the assessment of the deficit is placed
on the communities which we represent.

A primary reason for signing the report is to require and commit
the Commonwealth to expend funds raised other than on the prop-
erty tax for suburban commuter rail service. This important step
forward on a permanent basis should be taken at this time rather
than to place on the overburdened property taxpayers in the com-
munities of the metropolitan area a long-term permanent suburban
commuter rail service funded only by the real estate tax. While we
recognize that the deficit assessment formula is not ideally suited
for many communities in the metropolitan area, nevertheless there
null be a revenue program raised over the entire Commonwealth.
The economic welfare of the region and the State should be of
paramount issue and the recognition that railroad service in Massa-
chusetts definitely contributes to this welfare and should be retained.

In order that this report might be filed seasonably before the
termination of railroad service occurs on July 31, 1969, we therefore
append our signatures to the majority report.

Sen. JAMES R. McINTYRE, Chairman.
Sen. WILLIAM D. WEEKS.
Sen. JAMES DeNORMANDIE.
Rep. ARTHUR H. TOBIN.
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Resolves of 1967, Chapters 123, 135, 145

Resolve providing for an Investigation and Studyby a Special Commission
RELATIVE TO THE FINANCES AND OPERATION OF THE MASSACHUSETTS Bay
Transportation Authority.

Resolved, That a special commission, to consist of three members of the senate,
five members of the house of representatives, and three persons to be appointed
by the governor, is hereby established for the purpose of making an investigation
.and study relative to the finances and operation of the Massachusetts Bay Trans-
portation Authority, including but not limited to the salaries of officers, consul-
tants’ fees, and the methods of assessment of deficits, together with such other
matters related thereto as it may deem advisable. Said commission shall include
in its investigation and study the subject matter of current house document
numbered 5024, authorizing the committee on transportation to sit during the
recess of the General Court to study the subject matter of various current senate
and house documents. Said commission may require by summons the attendance
and testimony of witnesses and the producing of books and papers.

Resolve increasing the Membership of the Special Commission established
to make an Investigation and Study relative to the Finances and
Operation of the Massachusetts Bay Transportation Authority.

Resolved, That the membership of the special commission, established by
chapter one hundred and twenty-six of the resolves of nineteen hundred and
sixty-seven, is hereby increased by two members of the senate, three members of
the house of representatives, and two persons to be appointed by the governor.

Resolve increasing the Scope of the Special Commission established to
make an Investigation and Study relative to the Finances and Opera-
tion of the Massachusetts Bay Transportation Authority.

Resolved, That the special commission, established under chapter one hundred
and twenty-six of the resolves of nineteen hundred and sixty-seven, shall, in the
course of its investigation and study, consider the subject matter of current house
document numbered 5204, relative to further regulating the fiscal affairs of the
Massachusetts Bay Transportation Authority.

Resolves of 1968, Chapter 1

Resolve reviving and continuing Certain Special Commissions.
Resolved, That all special commissions required to file their reports on or before

the last Wednesday in January, in the year nineteen hundred and sixty-eight, but

Approved September 5, 1967

Approved Septeinber 28, 1967.

Approved October 87, 1967

Clje Commontuealtf) of
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which did not so file such reports or which so filed such reports and requested
therein that they be revived and continued, are hereby revived and continued
until the last Wednesday in December, nineteen hundred and sixty-eight.

Approved Jan

Resolves of 1963, Chapter 5.

Resolve reviving and continuing Certain Special Commission

Resolved, That the special commissions established under the provisions of
chapters seventy-seven of the resolves of nineteen hundred and fifty-two, eighty-
nine of the resolves of nineteen hundred and sixty-one, eighty-eight, one hundred
and twenty-nine and one hundred and thirty-eight of the resolves of nineteen
hundredand sixty-two, seventy, seventy-four and one hundred and thirty-six of the
resolves of nineteen hundred and sixty-three, seventy-two and eighty-two of the
resolves of nineteen hundred and sixty-four, sixty-five, seventy-nine, eighty,,
eighty-eight, ninety-four, ninety-six, one hundred and nineteen, one hundred and
twenty-six, one hundred and thirty, one hundred and thirty-six, one hundred and
thirty-nine, one hundred and forty-one and one hundred and forty-three of the
resolves of nineteen hundred and sixty-five, twenty-four, thirty-five, forty-eight,
sixty-one, seventy-seven, seventy-nine, eighty-six, ninety, one hundred and eight,
one hundredand ten and one hundredand eleven of theresolves of nineteen hundred
and sixty-six, fifty, fifty-one, sixty-one, sixty-six, ninety-eight, ninety-nine, one
hundredand twenty-six, one hundred and thirty, one hundred and thirty-one, one
hundredand forty-six and one hundred and fifty of theresolves of nineteen hundred
and sixty-seven and seventeen, seventy-seven and ninety-seven of the resolves of
nineteen hundred and sixty-eight are hereby revived and continued.

Approved March 1969.
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The recommendations made by the Special Commission for
maintaining future rail commuter service in the Eastern Massachu-
setts area are as follows

1. The operating authority should be transferred from the
Massachusetts Bay Transportation Authority to a Massachusetts
Department of Transportation.

2. The Commonwealth should meet the capital costs of the rail
commuter service together with a proportion of the operating
costs.

3. Of the three plans submitted by the Massachusetts Bay
Transportation Authority as alternatives to present rail commuter
service, we recommend that Plan A, with minor changes, be
adopted.

4. There should be a new formula for assessment of the net cost
of service to be divided among the cities and towns, and this
formula should give an incentive to city and town governments to
promote patronage of rail commuter service.

The actual formula proposed allocates 35 per cent of the total
net cost to the 14 “core” cities and towns, the assessments for each
town being proportional to its population as given by the most
recent Federal Census. For the remaining communities, a credit of
$lO per year is given for each average weekday boarder, as
determined from station boarder counts averaged over the most
recent available weekly (or longer) period, for those cities and
towns having commuter-railroad stations. The remaining portion
of the net cost is then distributed among the 65 cities and towns in
an amount proportional to the number of commuters to Boston or
Cambridge, as determined by the most recent Federal Census
figures, modified by a factor which relieves communities which are
not near a railroad station. The complete formula is:

$A = (0.65 NC + = 0.25 M + 1 j—108

2.5

SUMMARY.

where $A is the assessment for any town
NC is the net cost of service after state aid is subtracted

C is the number of commuters for a town
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S C is the total number of commuters for all 65 cities and
towns

B is the averaged number of boarders per weekday at all
railroad stations within a towi

SB is the total number of boarders for all 65 cities and
t

M is the highway distance in miles between the town and
Boston as given in the Milo Mileage Guide

R is the distance in miles from the town hall to the nearest
passenger railroad station.

5. We recommend that legislation be introduced to allow income
from parking meters and public parking to be used by cities and
towns for general transportation funds, and, therefore, for helping
to meet the net cost of public transportation.

6. We recommend that the State’s share of the net cost be paid
for from a fund raised by adding 1 cent to the cigarette tax on a
state-wide basis. Three-fifths of the income raised in this way
would go to the State’s portion of the net operating cost of the
railroad commuter service, and the remaining two-fifths would go
towards school-bus costs in communities outside the rail-commuter-
service area. Alternative revenue programs which would guarantee
the Commonwealth’s fiscal commitment to this concept would not
be unwelcome to the Commission if the Legislature so desires.

7. With the transfer of operating authority from the MBTA to
some other body with state-wide powers, such as a department of
transportation, the limits of rail passenger service should not be
regarded as fixed but should be extended wherever it is advan-
tageous for communities to join the system to do so. Arrangements
with such communities should be made on a similar basis to the
formula given above, rather than being on incremental costs
only.

8. The new operating agency shall set up, or shall cause to be set
up, cost-accounting procedures to permit a continual review of
fixed and variable operating costs and of debt service on capital
costs, if applicable. By doing so, cost-benefit studies of the various
commuter services and of viable alternatives will be possible and
should periodically be made so as to introduce and maintain
economic incentives aimed at increasing the efficiency of services. It
is expected, for instance, that such studies would immediately point
towards the introduction of low off-peak fares and of increased
frequency of service on certain lines.
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0. The Special Commission recommends that railroad rights of
way not be purchased unless they are about to be abandoned, but
options should be secured by the Commonwealth when lines are
being considered for abandonment.

10. The operating agency, and/or the organization contracting
the management of rail commuter service, shall continually review,
and introduce where appropriate, new technology to increase the
efficiency and lower the costs of service.

These recommendations are discussed, and the background for
them is outlined, in this report. The interim nature of this report,
and of certain of the recommendations, is occasioned by the
continuing uncertainty of the willingness and ability of the two
railroads to provide service.

Background.

By the act of Chapter 563 of the Acts of 1964, the Metropolitan
Transit Authority was abolished and the Massachusetts Bay
Transportation Authority was established. The MBTA was re-
quired to provide for the acquisition of mass-transportation facil-
ities and services “which would be coordinated with highway
systems and urban-development plans throughout the Common-
wealth”. Included among the responsibilities of the MBTA was
that to coordinate and control the rail commuter services, then
provided by the Boston and Maine Corporation, the New Haven
Railroad, and the New York Central Railroad. At that time it
seemed unlikely that rail commuter service w'ould continue because
of the losses being suffered by the carriers. It was hoped that by
putting the responsibility for all urban mass transit under this
coordinating body that the rail commuter services would be
managed effectively and economically and in coordination with
other transportation means.

These services have been managed since 1964 by the MBTA,
which has had contracts with the carriers. These contracts provide
for the carriers to supply specified services and to be subsidized to
cover the losses of these services. The current contracts expire on
July 31, 1969. The contracts carry penalties in case of lateness of
trains, or other penalties if trains are not run. The timetables and
other details of train services are specified in the agreements.

At present the costs of the service have been met in a somewhat
complicated manner. In the first place, the Commonwealth of
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Massachusetts pays 90 per cent of the net cost of service. The
remaining 10 per cent of the cost has been split up among the
seventy-nine cities and towns by the following formula: 75 per cent
of the remaining costs is divided among the cities and towns
proportional to the number of people boarding railroad stations
other than those in Boston proper. The remaining 25 per cent of
the net cost is divided among the cities and towns according to the
number of commuters who travel from each town to Boston or
Cambridge.

The uncertain future of the rail commuter service means that
insufficient maintenance has been given either to the rolling stock
or the rights of way. The acquisition by the Penn Central of the
bankrupt New Haven Railroad has led to an uncertain situation,
since the Penn Central has made no secret of its obvious desire to
get out of the passenger-carrying business, and has not so far made
known its intentions with regard to possible future commuter-rail-
service contracts.

Shortcomings in the Present Organization of the Rail
Commuter Service.

Some of the difficulties which have been faced by the operators of
the railroad service have been hinted at above, and others are
endemic in commuter railroads throughout the country. The huge
public investment in highways and the private investment in
automobiles has reduced the demand for rail commuter service to
the point where it is not profit-making in general on a simple
balance-sheet assessment. From this point onwards, a vicious circle
develops whereby reduced expenditures on maintenance, station
personnel, police, cleaning and so forth make the service less
attractive, and it tends to deteriorate in an accelerating manner.

The controls which have been applied by the Interstate Com-
merce Commission and other governmental bodies on one side, and
the restrictions placed in labor relations on another side, have
limited the ability of managements to market a competitive
service. It was hoped that the reorganization of transportation
under a unified agency in the form of the MBTA would help to
overcome some of the disadvantages. In fact, the MBTA is subject
to greater and more pervasive political pressures, has less flexibility
for action, and is consequently less responsive to public needs, even
than a private railroad. Accordingly, the rail commuter service, at
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least in the Boston area, has not exhibited the aggressiveness which
it must if it is to play its proper part in the current transportation
picture. Furthermore, components of the present service exhibit
aspects of the negative incentives which are frequently found in
transportation, as well as in other governmental services. An
example is the way in which the net cost of service is divided
among cities and towns. The more people that use the railroads, the
heavier are the costs a town must bear. This is unfair in most cases
because towns having railroad stations usually attract people from
outlying communities who drive into the town in the morning,
leave their cars on the streets, use the railroad and then return to
collect their cars in the evening. Towns are thus hit with a double
penalty—the assessments and the street congestion.

The “proper” part which should be played by the commuter
railroads has yet to be defined. In a profit-making society it might
be expected that if the service cannot make a profit on its own, it
should be allowed to die. However, the railroads provide services
which do not appear on their balance sheets. The people who are
carried into the core city by rail do not add their automobiles to
already clogged streets. Greatly increased urban congestion would
occur almost immediately if all railroad commuter service ceased.
Accordingly, one must assume that one can place on the credit side
of the rail-commuter-service balance sheet rather a large figure
representing the increase in convenience for the general population,
and especially the commuters, who receive a substantial benefit
from the provision of railroad commuter service to a small propor-
tion of their number. This benefit is of a continuing nature.

Under the 1964 legislation, 10 million dollars was authorized for
the “temporary subsidy” of railroad service. It was the belief of the
drafters of the bill that rapid-transit service would be constructed
to such distances from Boston that it would eventually supplant
the railroad commuter service. This assumption showed a lack of
understanding of the different circumstances in which rapid transit
and railroad passenger service can be economic. It has turned out
to be too costly to extend MBTA rapid-transit lines to go beyond
Route 128, except along the south shore; the 1964 Downtown-
Boston Cordon count of all traffic entering Boston proper showed
that only 6 per cent of the traffic originated outside Route 128.
Accordingly, rapid transit would be uneconomic if it extended
beyond Route 128, while existing railroads are uneconomic to
operate for shorter runs. Each, therefore, has its place.
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However, the rail commuter service has not been operated in
circumstances in which it is likely to realize its full potential. Since
the MBTA did not set up a special division to handle the rail
commuter service, which was regarded as a transitory phenomenon,
the MBTA has treated the railroad as a poor relation. In general,
the operation philosophy has been generally acknowledged to have
been governed by crisis, rather than there being any long-range
planning. The Master Plans of the MBTA have been oriented
completely towards rapid-transit and buses.

Neither did the Legislature give any direction to the MBTA,
until last year’s act requiring that the MBTA present, by January
31, 1969, three alternative plans for the continuation of existing
rail services by an all-bus, an all-rail, and a bus-and-rail scheme.

At this point, the uncertainty of the southwest-corridor service
makes future planning difficult. The Penn Central Railroad has not
made up its mind on, or is unwilling to inform the Commission of
its plans for, passenger rail service in the southwest corridor.

The transportation plans recently published by the Eastern
Massachusetts Regional Planning Project showed thinking
opposite to that displayed by the MBTA. It was considered in this
report that railroad commuter service was not a temporary expe-
dient but would receive increasing patronage as highway conges-
tion became more severe. The choice is either to expand the MBTA
drastically, or to recognize that railroads are necessary transporta-
tion and provide a considerable fallout to Massachusetts. The
continued spread of suburbs will make rapid transit to outlying
areas a less economic proposition.

A New Agency to Control Rail Commuter Service.
The position of the MBTA with regard to the management of

the commuter rail service has been described earlier. While it was
the intent of the drafters of the legislation that a unified agency
would enable considerable advantages in transportation planning
to be achieved, it has turned out that the MBTA was not the
wisest choice to manage commuter rail services. In the first place,
rail services, as has been pointed out elsewhere, become more
efficient the longer are the runs; therefore, limiting the direct
management of the MBTA to a specific area results in the railroads
being denied the scope needed to achieve efficient service. The
contracts which can be arranged between towns outside the MBTA
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area and the MBTA do not provide an incentive, or a just return to
the MBTA communities, for services to be extended to the point at
which they become more efficient.

Secondly, the MBTA has placed the management of the com-
muter rail service in a poor-relation position. No separate division
has been created within the MBTA, and people who have been
given responsibility for managing the service have not been given
status and authority in keeping with the responsibilities. Moreover,
no comprehensive plans for the future of the commuter rail services
were evident until such plans were requested by the Legislature in
1968.

The Commission has found that in other areas of transportation
planning and execution in Massachusetts there is a need for a body
which can take a wider view than that represented merely by
sectional and regional interests, and it has recommended the setting
up of a department of transportation. It recommends that one of
the responsibilities of such a department would be the management
of the commuter rail services. It believes that the actual month-to-
month management should be contracted to a responsible and
experienced commercial organization, with appropriate incentives
to improve the efficiency of service.

The Need for State Aid.
The benefits produced by a transportation system extend far

beyond the region which it immediately serves. The prosperity of
Massachusetts as a whole is intimately dependent on the prosperity
of the Greater Boston area, and if the effectiveness and prosperity
of that area were adversely affected, as it would be, and indeed is,
by the throttling effect of highway congestion, the prosperity of the
rest of the state would also suffer. New investment in Massachu-
setts would be discouraged.

There is a more direct reason why the rest of the state should
contribute something towards the continuance of metropolitan
public transportation. At present the more rural areas receive,
through the Highway Trust Fund, a disproportionately large share
of the money available for highway construction. Were commuter
railroads or other components of public transportation to cease in
the Eastern Massachusetts region there would have to be a massive
investment in extremely expensive urban throughways which
would siphon away some of the highway funds otherwise available
to the western part of the state.
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The Special Commission recognizes that direct taxation for
indirect and largely invisible benefits is not popular, and recom-
mends that aid obtained by state-wide tax levies and applied to
regional problems be made as small as practicable. It therefore
recommends that a proportion of state-wide tax receipts approxi-
mately proportional to the division of population be allocated to
the support of school-bus service in the region not serviced by
commuter railroads.

Preference for Plan A.
The MBTA was required, by Section 7, Chapter 728 of the Acts

of 1968, to submit to the Advisory Board on or before January 31,
1969, at least three alternative programs for continuation of
essential public transportation service in areas currently served by
passenger service provided under agreements with railroads.

Of the three plans described in the MBTA Report on Alternative
Programs for Suburban Commuter Service, January 1969, the
Commission recommends the adoption of Plan A with an amended
incentive assessment formula, described elsewhere, and minor
changes in scheduling. Plan A is one which preserves many of the
existing commuter-railroad services. Plan B was for the substitu-
tion of bus service for the present commuter rail service, and the
costs and other features of the service are indicative of the invisible
benefits which rail service brings. Purchase of 118 additional buses
and construction of two downtown Boston terminals and a
suburban garage would be required. The costs of the buses and
garage are estimated at $6.3 million; the need for the two
downtown terminals has been disputed, but in any event Boston
authorities have found that the prospect of the additional buses in
city streets during rush hours is completely unacceptable.

Plan C is for a combined bus-rail operation, and has been
condemned because it envisages truncated rail commuter services
supplemented by long-distance bus operations. Since rail services
become more efficient with length of run, such a concept is
unattractive compared with Plan A.

TheProposed Assessment Formula.

A new formula by which the net cost of rail commuter service
could be allocated among the 79 cities and towns was desirable for
three principal reasons:

1. The 14 core cities get virtually no direct service or benefit; yet,
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as pointed out in the EBS report,* the definition of “commuter”
and “boarder” decreases the share of the cost borne by outlying
suburbs even beyond the amount given by a straight ridership
count. The core cities do receive the twin benefits that workers and
shoppers are brought into their cities (without, however, any of
their real-estate taxes being brought with them); and that their
streets are spared an additional volume of automobile traffic which
would otherwise be necessary.

2. The incentives towards increasing the patronage of the rail
commuter service are presently negative. The larger the number of
riders which board trains within a town, the higher is that town’s
assessment, regardless of -whether the riders originate within the
town or from outside. It is, therefore, no cause for surprise that in
very few towns are there signposts indicating where trains may be
boarded; nor are rudimentary services such as police surveillance
provided. It is the wish of the Special Commission that an
incentive be provided cities and towns to increase patronage and to
provide simple maintenance and police inspection of such boarding
facilities as remain.

3. The existing formula is tied to the MBTA region, which is too
small, along several corridors, to support adequately a rail service.
While the present law allows the MBTA to contract with other
communities outside the area who desire service, the payment for
such services is in general on an incremental-cost basis, which
means that these outside communities do not share the full costs
borne by the MBTA-area cities and towns. A new formula should
provide an incentive for attractive service to be offered to more
distant towns, such as Lowell, while conversely encouraging other
towns to request discontinuance of unprofitable and undesired
service.

The formula proposed attempts to fulfill at least the first two of
these objectives, and to allow the third objective to be attained
with comparatively minor changes (for instance, if the region
served by rail commuter service became much enlarged, it would
obviously be unfair that the core cities should continue to pay 35
per cent of the net cost of service).

The formula was arrived at by applying the principles implied

*“The apportionment formula for the net costs of the MBTA—a report to the
Special Commission on the MBTA” by EBS Management Consultants, Inc.,
Washington, D. C., December 15, 1968.
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above to the existing 79 cities and towns and proceeding prag-
matically to reduce the existing inequities. While there is no
measure of perfection, and it is not claimed that perfection has
been attained, it is believed that the proposed formula offers the
best compromise among many alternatives, and one which is
enormously more attractive and acceptable to the 79 cities and
towns than any others which have been proposed.

The reasons for specific parts of the formula are these. Firstly,
the core cities demanded treatment different from that for the
"outer 65” partly because of the present definition of “commuter”
and partly because the benefit they receive from rail service is quite
different from that received by communities which provide com-
muters (b} r any mode) to the core. Of the many ways of treating
the core cities, that of taking a percentage of the net cost (after
any state aid has been deducted) and of assessing it among the 14
core cities according to population was, in the considered judgment
of the Commission, the fairest. Moreover, the choice of percentage
at 35 per cent was selected after investigation of other values which
indicated possible obvious inequities to communities either in the
inner 14 or the outer 65.

Secondly, it seemed appropriate to base the assessment distribu-
tion among the outer cities and towns according to commuters by
all modes, since it is the automobile and bus commuters who
benefit most by having some of their number travel off the
highways and use no parking spaces. (Nevertheless, many studies
were made of formulae which included population as a component
for these outer-city assessments, and they were rejected because of
obvious gross inequities.) However, on a straight commuter basis,
dormitory suburbs which are far from available rail lines received
unfairly high assessments, and a factor was introduced into the
formula which decreases the assessment of any town if it is more
than a certain distance (by highway) from the nearest railroad
station. The distance should, and does, increase with increase of the
distance of the town from Boston.

Thirdly, the incentive to encourage patronage of rail commuter
service was based on the average number of boarders at stations
within each town, partly because boarder counts irrespective of
origins are continually available, and partly because the costs and
inconvenience suffered by towns having railroad stations are to a
large extent due to the number of people who use the stations, and
especially to that proportion which drives from neighboring towns
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and parks its automobiles in the town streets or parking lots. It is
felt that the figure of 810 provides a reasonable and fair incentive
to improve amenities, maintenance, and police inspection of board-
ing facilities and parking areas and thereby to increase patronage.
The snowball effect of increased patronage reducing not only the
assessment of the individual town but the net cost of the whole rail
commuter service is one which should help greatly to reduce costs
and improve services across the whole area.

The formula for determining individual assessments is given
below. An estimate of the assessment for each of the 79 cities and
towns, based on the most recent figures for population, commuters,
and boarders, is given in the attached computer printout, together
with the data on which the estimate is based. For each community
the total assessment and the per-capita assessment are given in
dollars in the first two columns. The figures are based on a total net
cost of service of four million dollars; for other values all figures
may be changed proportionately. The other columns give the input
data, except that the final column, headed “mileage factor”, is the
term inside the squared brackets for the “outer 65” assessment.

Nc(i)Inner 14 cities and towns: $A = 0

where $A = assessment
NC = net cost of service after deduction of state aid

P = population of city or town, most recent Federal Census
SP = total population of 14 core cities and town;

Outer 65 cities and towns:

1

$A = (0.65 NC + = 0.25 M + 1 j—loß
2,5

where B = average number of daily boarders over most recent
monthly period in all stations in a town

SB = total railroad boarders (outer 65)

C = average daily number of commuters, as presently de-
fined, from most recent Federal Census for the town

SC = total commuters (outer 65)

M = highway distance in miles of town from Boston as
given in the Milo Mileage Chart

R = highway distance in miles of nearest passenger railroad
boarding station from city or town hall.
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Revenue from Taxes on Parking.

The Special Commission recommends that legislation be intro-
duced to allow fees for public and commercial parking to be used
for public-transportation purposes. The background to the proposal
is as follows.

Firstly, the actual cost of providing part of a public street or
public parking way for the exclusive use for a period of a parked
automobile is greatly in excess of the parking fees in most cities,
especially where ordinances or laws prohibit the raising of funds
greater than are necessary to cover the direct, visible costs of
maintenance and replacement of meters, attendants, police and so
forth. The cost of the street itself and the land it occupies could
have been greatly reduced were parking places not provided. More-
over, the value of the service to the automobile user is usually
greatly in excess of the fee, as may be determined either by
comparison with local commercial parking rates (which are usually
in less desirable locations and conditions) or by consideration of
the fact that demand for parking-meter spaces greatly exceeds
supply in core cities on weekdays.*

Secondly, the commuter by automobile demands and requires a
range of city services—police, traffic department, public works, and
so on to which he contributes little or nothing, while he causes
enormous losses to the city’s income through the effects of conges-
tion. He also greatly increases the cost and decreases the effective-
ness of public transit. The adjustment of parking rates is almost
the only means open—or one which should be open—to city
governments to redress the balance. It is a particularly suitable
means because it can at one move increase the effectiveness and
decrease the costs of public transit, raise funds to pay for transit
costs, and increase the attractiveness and the tax revenues of the
city by decreasing highway congestion. The power of the approach
can be illustrated by supposing that an increase of 25 cents per
hour were applied in Boston to all 7,900 (approximately) on-and
off-street metered parking spaces during an eight-hour day, six-day
week. If on the average two-thirds of the parking places were
occupied, the revenue raised per year would be $3.3 million gross,
more than enough to pay Boston’s share of any rail-service deficit
presently envisaged several times over.

*Connelly, Mark E. “Metropolitan Boston’s Transportation Problem”. Project
Transport, M.1.T., June 1969.
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The use of such revenues for public-transportation subsidy seems
justifiable.

Purchase of Rights of Way.

The Special Commission considers as laudable the intent of
many people to safeguard and preserve railroad rights of way for
future transportation use. However, it recommends that funds
provided by the taxpayer should not be devoted to the purchase of
any railroad rights of way unless such rights of way are in
imminent danger of being abandoned or sold. The employment of
public funds for the purchase of rights of way in any other
circumstances would be open to the charges that the interests of
the railroad companies rather than the citizens of the Common-
wealth were being favored.

Conclusions and Recommendations.

The recommendations made in this interim report should enable
an increased level of service to be provided at greater efficiency.

A healthier climate should result for commuter railroad services
for the next several years. In the longer-term view, the expected
increase in traffic congestion in Metropolitan Boston should, in the
view of the recent EMRPP study,* result in an increase of 45 per
cent in travel by public transit. However, if services continue along
traditional lines, the high labor component of the costs will lead to
very high charges. It seems unlikely, therefore, that the present
system of railroad passenger operations will continue beyond the
next decade. At some period before then, new-technology auto-
mated transportation systems will become available and will begin
supplanting the existing transportation systems unless these
become sufficiently responsive to the public need to effect substan-
tial changes in the direction of increasing efficiency and service.

Distribution Study, 4 Million Dollars.

A 35 per cent of total amount is distributed to the inner 14 cities and towns on
the basis of population.

B Each town (outside inner 14) withaHR station is given $lO credit per boarder.

�“Recommended Highway and Transit Plan”, Eastern Massachusetts Regional
Planning Project, Bureau of Transportation Planning and Development, Massachu-
setts Department of Public Works, January 1969.
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C 65 per cent of total amount + totalboarder credit is distributed to the outside
towns on the basis of effective commuters.
Effective commuters = commuters X mile factor
Where mile factor = l/((miles to RR .25 miles to Boston)/2,5 + 1)
(Miles to RR .25 miles to Boston is always taken to be greater than or
equal to zero).
For this case the charge is 536 per effective

Note ;

The numbers in the following pages of computer printout are given purely for
illustration and do not necessarily represent probable tax rates. If the recom-
mendations of the Special Commission are adopted, the sum to be allocated
would drop from the $4 million used here to about half of this.
Since the Commonwealth is presently paying 90% of the net cost of providing
rail commuter service, all cities and towns will have substantially larger cost
allocations than at present regardless of what formula is used because the State
will not continue this level of subsidy.
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INTERIM REPORT

SPECIAL COMMISSION RELATIVE TO THE FINANCES
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TRANSPORTATION AUTHORITY

RAIL COMMUTER SERVICE





SPECIAL COMMISSION REPORT.
The Interim Report on Rail Commuter Service of the Special

Commission Relative to the Finances and Operation of the Massa-
chusetts Bay Transportation Authority makes ten recommenda-
tions for maintaining future rail commuter service in the Eastern
Massachusetts area.

Purpose of Dissenting Report.

The purpose of this Report is to submit a formal dissent to the
Majority Report of the Special Commission and to provide the
reasons for such a minority dissenting report.

Comment on Special Commission Recommendations.
Recommendation No. 1: That the operating authority for rail

commuter service should be transferred from the Massachusetts Bay
Transportation Authority to a Massachusetts Department of Trans-
portation.

There is no question that Massachusetts needs a State Depart-
ment of Transportation. There is, in this Commonwealth, a definite
lack of the coordinated leadership necessary to clearly define the
choices that must be made in the public interest in the area of
transportation. A Department of Transportation will not solve our
transportation problems, but it will, for the first time, provide us a
logical framework within which to seek solutions. Such a Depart-
ment, however, to be successful, must include all of the agencies and
authorities with major transportation responsibilities. To estab-
lish a Department solely to operate the rail commuter service, as
seems the intent of the Special Commission’s recommendation,
would only serve to compound an existing problem, namely, that we
have already relied too long on chance evolution of competitive
transportation systems in Massachusetts.

Recommendation No. 2: That the Commonwealth meet the capital
costs of the rail commuter service together with a proportion of the
operating costs.

Recommendation No. 6: That the State’s share of the net cost be
paid for from a fund raised by adding one cent to the cigarette tax
on a state-wide basis.

Since the fiscal position of the MBTA district cities and towns will
not allow a railroad capital investment program which would be the
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full financial responsibility of the municipalities within the Au-
thority area, it is agreed that the Commonwealth should meet the
capital costs of the rail commuter service.

However, State aid for operating deficits should be extended to all
modes of public transportation in an equitable manner. It is
basically unfair to provide a special operating subsidy for a pre-
ferred group of public transit riders, namely, railroad commuters,
and to discriminate against all other types of public transit riders
by not providing State aid for operational losses. The Special Com-
mission cites the benefits of the Metropolitan Boston transportation
system to the entire Commonwealth as the rationale for State aid for
rail commuter operating deficits. It would seem that this argument
could better be made in behalf of the MBTA operating deficit,
since less than four percent of the daily commuters to downtown
Boston are rail commuters.

Additionally, the proposed increase of one cent on the cigarette
tax on a state-wide basis to pay for the State’s share of the net cost
is politically impractical. The General Court has already raised the
cigarette tax by two cents in 1969, and has enacted a $lOO million
tax program as well. It appears safe to assume that no additional
tax proposal will receive favorable consideration by the Legislature
this year.

Furthermore, the MBTA has submitted to the General Court a
Revised Program for Mass Transportation and a Report on Alterna-
tive Programs for Suburban Commuter Service (Senate No. 1270,
March, 1969) pursuant to the provisions of Sections 6 and 7 respec-
tively of Chapter 728 of the Acts of 1968.

The capital projects proposed by the MBTA result in total
estimated capital needs of $998,700,000, assuming completion of the
total program by 1975 (S. 1270, p. 126). The MBTA will require
an additional bonding authorization of $540,000,000, of which it is
proposed to have $375,000,000 state assisted. To raise sufficient
funds to underwrite the state share of $375,000,000 the MBTA
proposes either increasing the motor vehicle excise tax in the Au-
thority area, or increasing the motor vehicle excise tax on a state-
wide basis at one-half the rate increase proposed in the Authority’s
area, or increasing the cigarette tax by two cents January 1, 1972
and an additional l l/z cents on January 1, 1974 (S. 1270, p. 129).

Senate No. 1270 is presently “on the table” in the Senate. It
will be “taken from the table” and amendments offered to it to
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reduce the total capital needs to $3OO million. If enacted as
amended, and there is reason for doubt, the bill would allow com-
pletion of ongoing projects only. Consequently, as a matter of
fiscal prudence and political practicality, no tax program should be
proposed or enacted for a specific transportation purpose until we
can develop a total transportation plan. A piecemeal approach will
doom us to piecemeal relief.

Recommendation No. 3: That Plan A, of the three alternatives to
present rail commuter service submitted by the Massachusetts Bay
Transportation Authority, be adopted with minor changes.

Recommendation No. 4- That a new formula for assessment of
the net cost of service to be divided among the cities and towns be
adopted.

It is agreed that Plan A, with minor changes, ought to be adopted.
It seems, though, that both the Special Commission and the MBTA
Advisory Board have too quickly dismissed Plan C. The more
attractive features of Plan C ought to be part of any plan finally
adopted.

The new formula recommended by the Special Commission as
one of the “minor changes” should not be adopted. Commuter
railroad service is currently publicly supported on the basis of
approximately subsidy per revenue ride while MBTA rapid
transit service is now publicly supported on the basis of less than
10c per revenue ride. For the entire MBTA system, including
rapid transit service and local service, the average subsidy per
revenue ride amounts to less than 15fh Less than four per cent
of the daily commuters to downtown Boston ride commuter trains
which require subsidy by the MBTA.

In view of the relatively minor size and relatively high subsidy
cost of commuter railroad service, it does not seem unreasonable to
require that any assessment formula for commuter rail service,
no matter its form, levy the bulk of the commuter railroad assess-
ment deficits on the major beneficiaries of commuter rail service,
namely, the suburban municipalities in which the vast majority
of railroad commuters reside. The formula proposed by the
Special Commission fails in this regard, is less equitable than the
present formula, and is therefore inappropriate and unacceptable.

As an added point, the Special Commission claims that towns
with railroad stations are penalized under the assessment formula
because “people from outlying communities who drive into the
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town in the morning, leave their cars on the streets, use the rail-
road, and then return to collect their cars in the evening” are in-
cluded in the boarding count of towns with stations. Section 2
of Chapter 728 of the Acts of 1968 specifically requires that the
MBTA obtain boarding counts for each city and town. The only
non residents of a town with a railroad station who are counted
as residents of such town are nonresidents of the MBTA district
who board in that town.

Recommendation No. 5: That legislation be introduced to allow
income from parking meters and public parking to be used by cities
and towns for general transportation funds and, therefore, for
helping to meet the net cost of public transportation.

The use of income from parking meters and public parking in
cities and towns is now restricted to expenses connected with the
operation, maintenance and supervision of meters and parking
facilities, and, as is acknowledged in the Special Commission’s
Report, the income is barely sufficient to meet those expenses.
In some instances, it is insufficient.

Cities and towns ought to increase their meter and parking fees,
but they ought also be allowed to utilize the additional revenue
in the same manner the present income is now used, namely, to
pay for the attendant services provided by police, traffic, and
public works departments. To require that these fees be used for
public-transportation subsidy would result in the core cities, which
have the greatest number of parking meters and facilities, paying a
disproportionately high share of the subsidy for a disproportion-
ately small share of the service and benefits of the service.

Recommendation No. 7: That the limits of rail passenger service
should not be regarded as fixed but should be extended so that
wherever it is advantageous for communities to join the system
they may do so. Arrangements with such communities should
be on a similar basis to the formula given above, rather than being
on incremental costs only.

This recommendation presupposes transfer of the commuter
rail service operating authority from the MBTA to some other
body with state-wide powers, and adoption of the assessment
formula proposed by the Special Commission. The fact is, how-
ever, that this recommendation can be implemented by the MBTA,
as witness the present rail commuter service to communities out-
side the MBTA district.
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More important, any attempt to arrange with “outside” com-
munities for rail commuter service on a similar basis to whatever
formula is used within the MBTA district will only result in those
communities refusing the service. For example, the service does
not cost Lowell one cent at present because that City’s service is
operating at a marginal net profit. Lowell isn’t about to agree
to a substitute arrangement which provides that Lowell pay an
annual assessment for rail commuter service regardless of whether
the service to Lowell is a profit-making venture.

Recommendation No. 8: That cost-accounting procedures be
set up to permit a continual review of fixed and variable operating
costs and of debt service on capital costs, if applicable.

Agreed. However, again, this can be accomplished whether a
new operating agency is established or not, and is not dependent
on the transfer of operating authority from the MBTA.

Recommendation No. 9: That railroad rights of way not be pur-
chased unless they are about to be abandoned but options should
be secured by the Commonwealth when lines are being considered
for abandonment.

Agreed.
Recommendation No. 10: That the operating agency continually

review and introduce, where appropriate, new technology to in-
crease the efficiency and lower the costs of service.

Agreed.

General Discussion.
The basic problem is that Metropolitan Boston, like Metropolitan

areas across the Nation, lacks a balanced transportation system.
We have lavished enormous sums on highways, but have almost
totally neglected rapid, surface transit for commuters. To restore
balance to our transportation system, we must provide efficient
mass transportation. Two questions occur in regard to the subject
matter of this report: Should our mass transportation service in-
clude commuter rail service? and, if so; Should such service be sub-
sidized? The answer to both questions is an emphatic “yes”!

Continuing the Rail Commuter Service.
The most sensible, practical, and efficient way to fill in the gaps

in our transportation system is with trains—modern, comfortable,
punctual trains that could provide an attractive alternative to driv-
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ing in today’s highway congestion. Stations designed by archi-
tects so they will invite patrons instead of repelling them are an
added necessity. The improvement of the present facilities would
entail a heavy step-up in capital outlays with governments pro-
viding all the money. But these investments would pay off in sev-
eral ways. They would make travel more convenient for many
people. They would also enable governments to slow down the
frantic construction of highways, which threaten to obliterate our
cities and cover the countryside with concrete. Finally, rail transit
would help return some reason to our urban growth. Improved
commuter systems can help pull new real-estate development into
rail corridors, and better trains, stopping downtown, can give the
older areas of our core city new reason to exist. The best thing
about the rail commuter system is that it is already built; what’s
needed is not technological breakthroughs, but political ones.

Rail Commuter Service vs. Buses.
If the rail commuter system is discontinued, the MBTA must

substitute bus service with an estimated operating deficit $200,000
higher than that for the rail service. Buses are an inadequate sub-
stitute anyway, because they get bogged down in the same traffic
tie-ups that delay cars. Buses would be slower and less efficient on
heavily travelled routes near the core city than the rail commuter
system, on which a multi-car train operated by a three-man crew
can speed along independently of highway traffic.

Rail Commuter Service vs. Rapid Transit Extensions.
Rapid transit extensions might appear to be a more desirable

long-term substitute for rail commuter service. However, in view
of the projected costs for the extensions already proposed, it seems
the railroads should be given a chance to show what they can do.
Consider, for example, that the proposed rapid transit extension
from Harvard Square to Alewife in Cambridge has a price tag of
$157.3 million. The extension would be built from Harvard Square
to Porter Square and, from there, to Alewife. Presently, the Fitch-
burg Division of the rail commuter service passes through Alewife
and Porter Square on its route to North Station. It just does not
make sense to allow this rail commuter line to be discontinued and
then to spend $157.3 million to construct a rapid transit extension



1969.] HOUSE —No. 5671. 33

t

in the same corridor. Especially when the entire rail commuter
system could probably be purchased at }/i the cost of this one ex-
tension.

State Subsidy of Operating Costs.
Rail commuter service, as indeed all mass transportation, must

be viewed as a public service and often cannot be a profitmaking
enterprise. The most compelling need for mass transportation is
during peak periods of movement to and from work. In many parts
of our metropolitan area, it can meet this need better than other
forms of transportation. But the offpeak slack means insufficient
revenue to cover total operating expenses and needed capital in-
vestment. Efforts to cover total costs by increasing fares and de-
creasing sendees have proved self-defeating: those who can afford
to pay are increasingly impelled to use autos; and the aged, low-
income people and others heavily reliant upon public transportation
are unduly penalized.

The benefits of improved transportation in the metropolitan area
accrue to those who use the improved transport facilities and, in-
directly, to everyone in the metropolis. For instance, if a con-
stantly increasing number of people rode the commuter trains,
those who use their cars would be benefited. If more suburbanites
used the trains to come downtown to shop, retail establishments
would benefit. If enough persons use the trains, it may not be
necessary to enlarge a highway or build a new one, thus saving the
cost of construction as well as the monetary and social costs of
displacing individuals and businesses from the path of the new road.

Those benefits are a direct result of improved commuter rail
service; they accrue to the community at large. Looked at in this
way, urban transport becomes a community service like public
education or waste disposal. When benefits to the public are broad
and when that value cannot be precisely pinpointed or the costs
allocated to particular beneficiaries, the usual way to pay for them
is through tax assessment of the general public.

With transport, there is the opportunity to recapture from pa-
trons a sizable proportion of the costs from the recognizable bene-
fits bestowed on users, with the remainder made up through sub-
sidies. Since the real challenge to mass transport is to provide a
better rather than a cheaper ride, and since the end of congestion
depends upon diminished use of the private automobile, any alterna-
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live including subsidized rail commuter service appears de-
sirable that will achieve this end at a cost less than that of provid-
ing ever more facilities for the private automobile. Thus while sub-
sidized rail commuter service is still a debatable issue, the growing
realization that the urban taxpayer is already subsidizing the
motorist should considerably mitigate opposition to public support
of mass transport.

This does not mean that subsidies, once begun, must be con-
tinued for eternity. If rail commuter service is made attractive
enough, chances are good that, in the long run, it could be self-
sufficient in this area. But to expect self-sufficiency in a short
span of time is like expecting an infant to run the hundred-yard
dash before he has learned how to walk.

In any event, failure to provide the subsidy would result in the
sendee being discontinued. This would be far costlier to Massa-
chusetts in the long run than a continued rail conunuter subsidy.

Recommendations.

The following recommendations are made for the maintenance of
rail commuter service in Eastern Massachusetts;

1. Chapter 728 of the Acts of 1968 should be extended until
July 31, 1970.

2. The definition of “commuter”, as contained in Section 1 of
Chapter 161 A of the General Laws, should be changed to read as
follows: “all persons whose residence is in one of the fourteen
cities or towns or one of the sixty-five cities or towns and whose
place of work is in a city or town other than the city or town of
residence, regardless of the means of transport of such persons to
and from their places of work”.

3. The General Court should adopt an order authorizing the
Joint Legislative Committee on Transportation to sit during the
recess of the General Court to study Senate Bills Nos. 1252 and
1270 of 1969, the Interim Report of the Special Commission Rela-
tive to the Operation and Finances of the MBTA on Rail Com-
muter Service, this report, and other related documents, and di-
recting said Committee to report to the General Court by the First
Wednesday of January, 1970 their recommendations concerning
the continuance of the commuter rail service.

4. Rail commuter ticket sales at discount prices for blocks of
twelve and twenty should be discontinued.
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5. A terminal with parking for two thousand automobiles should
be established at the intersection of the Fitchburg Division Line
and Route 128, and at Alewife on the Fitchburg Division Line.
Upon completion of these terminals and parking facilities, service
on the Fitchburg Division Line should terminate at Route 128,
and service on the Bedford-Lexington Branch Line should be li-
mited to shuttle runs to Alewife.

Respectfully submitted,

CHARLES F. FLAHERTY, Jr.
State Representative.




